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Summary

Important trends such as globalisation of the economy and of trade , internationalisation of
environmental and nature protection, privatisation and a changing understanding of the role of
the state, increased democratic participation of stakeholders concerned, a growing influence
of non-governmental organisations in public decision making processes, as well as an increase
and diversification of society’s demand for forest goods and services form the context in
which forest related public policies and cross-sector linkages in the domain of forestry
develop. Its perspectives extend to a growing range of public and private actorsinterested in
wood products as well asin other goods and services. Nature and landscape protection,
maintaining biodiversity, and protecting cultural values associated with trees and forests are
other issues at stake. Agenda 21 and the follow-up processes of Rio set the international
framework for an emerging international regime on forest conservation and forestry
development. They aim at a balance of economic, social and environmental factors as the

primary aim of forestry development.

Many public policies and cross-sector linkages have to be considered in order to improve the
frame conditions for sustainable forest resources management as part of changing and
evolving land use patterns. If the effects of public policies on the forestry sector have mainly
found attention so far, it is now time to investigate to what extent public forest policy
objectives are of importance to and have effects on other policy domains within the global

context of sustainable development.

Cross-sector linkages are defined as influences from public policies which have an immediate
or indirect influence on the behaviour of land owners, forest users, governmental agencies and
non-governmental organisations, and through such agents on forest land uses and sustainable
forestry practices. The definition puts emphasis on policy formation and implementation
processes. It enhances analysis of the combined outcomes and impacts from policies and
regulations that address economic, socia and environmental issues that determine political

decisions on forests and forestry development

Investigations on cross-sector linkages in forestry have already been undertaken and need to
be continued with more elaborated research designs such as natural resource accounts,
econometric analysis, indicator frameworks, and impact studies. It is necessary to launch
specific case studies at national, sub-national and local levels which provide more empirical

information on success as well as on draw-backsin a given social, economic and political
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context. Quantitative data based research is needed as much as qualitative analysisin order to
provide more information on the nature, structure and functioning of different policies and

cross-sector linkages.

If policy impacts related to the forest sector have been examined with an increasing interest,
the same cannot be said with regard to the management of complex policy networks. Thereis
a considerable interest to examine more consistently how co-ordinating mechanisms such as
network management and inter-administrative co-ordination can be improved. Thisimpliesto
reconsider the role of forest administrations and their ability to operate with successin agiven
policy and administrative setting.

At the national and local level the significant policy domains, the kind of linkages that are
most important and the scale of positive and negative effects which result from them need to
be examined. The criterion for selecting the maor factorsis the usefulness of new knowledge
gained to the main stakeholders, to the representatives of national public administrations and
to policy makers. The focusis on the actors involved, the instruments and procedures that
influences their behaviour, and on the causal relationship between forest and other policy
domainsin both directions. New approaches in co-ordination mechanisms as well as the likely

limitations of co-ordination need to be developed and implemented.

The paper reviews the changing context of sustainable forest management, the relevant policy
domains, the scope of cross-sectoral policy impacts, and the policy and legal frameworksin
which they operate. It is based on a previous working document by Schmithuesen, Bisang and

Zimmermann which has been prepared in March 2001.

Key-Words: Forest Policy; Natural Resources, Multisectoral Policy Networks, Multilevel
Governance; Public Policy Analysis.



1 General Context

During the last 10 years the conditions for policy-making have changed fundamentally as
reflected in trends towards globalisation, multilevel policy-networks, privatisation, and
increased democratic participation. International treaties and regul ations add new dimensions
to the existing patterns of governance at national, regional and local levels. The distinction
between private enterprise and public administration becomes increasingly permeable. The
private sector has to deal with the incorporation of external effects in management and public
authorities start to work with models from business administration. Present trends in national
and international politics have important consequences for forest conservation and forestry
development (Humphreys 1996, FAO 1999, Michael sen 2000, United Nations Forum on
Forests 2001).

The civil society’s expectations are high and extent to new issues and in particular to
environment protection and sustainable development. People want politics to be transparent
and responsive to their needs. They expect that measures taken by policy-makers and public
administrations are effective and efficient and, moreover, that the number of regulations and
overall public expenditure will be reduced. People aso demand more information on
economic and environmental issues and active participation in policy formulation and
implementation processes. In such an environment policy-makers and civil servants need to
take into account the wider context both in national and local as well asin the international
dimensions. They have to be able to interact flexibly with a variety of actors, such as citizen’s
action groups, international organisations, private companies or public administrations from
other domains.

Society’ s demands for goods and services from forests and the forest sector are changing and
growing. Forests are expected to provide timber, to protect watersheds and soils, and to
provide shelter from natural disasters. They are expected to host awide range of rare species
and offer a scenic backdrop for sportsmen and city dwellers seeking tranquillity and
recreation. Newly created demands, such as the use of forests as carbon sinks, illustrate that
the social meaning of forestsis adynamic one. It can be subject to rapid and unpredicted

changes.

Sustainabl e forests management is only one option among several land-use alternatives. This
means that there is competition between maintaining the forest cover and land clearing, and
between the forest sector and other sectors of the economy. In fact in countries with arapidly

growing population the conversion of forests to other land uses is often a necessity and may,



if properly managed, contribute to the sustainable development of a society. However, the
growing pressure on forest lands is to the disadvantage of many users and often the poorer
part of the population. On the other hand, forested areas increase in other regions and
countries and provide new opportunities for goods and services.

In such a context aframework of public policies with co-ordinated aims, strategies and
instruments is essential in order to overcome complex problems and to develop more
comprehensive solutions that correspond to the overall goal of sustainable development.
Taking cross-sector policy impacts into account and approaching problemsin amore
integrative manner are key concepts for improving the effectiveness and efficiency of public

policies, governmental action and administrative decisions and activities.

An important trigger for member states and the international community to focus on cross-
sector impacts and policy linkages was the UNCED Conference 1992 in Rio de Janeiro. In
Agenda 21 cross-sector approaches are seen as a prerequisite for the sustainable devel opment
of society. The separation of land management issues by various public policiesis considered
as areason for the lack of a development which balances economic advancement, sustainable
ecosystem management and environmental protection. A more comprehensive approach is
advocated which integrates economic, social and environmental policy objectives. National
governments and the international community are advised to pay more attention to cross-
sector impacts and to develop more consistent public policy frameworks for sustainable
development. Section 8.4 of the Agenda 21 calls specifically for a progressive integration of
economic, social and environmental issuesin policy formulation and implementation. The
UNCED sees cross-sector approaches to be a necessary prerequisite for sustainable

devel opment.

The need for more co-ordination between sectors relevant to forestry development and forest
resources conservation is underlined, for instance, in Chapter 11, Sec. 31(e) of Agenda21 on
combating deforestation. It is also advocated in Section 9 of the Non-Binding Instrument on
Forests as adopted during the Rio Conference 1992. The concept that cross-sectoral policy
impacts are to be considered more attentively in order to improve the state of forests and to
foster sustainable forest management has subsequently been widely accepted and diffused in
the 1990ies within the system of the United Nations and other international organisations.

The International Panel on Forests (1PF) and later the International Forum on Forests (IFF)
called for inter-sector approaches and co-ordination mechanisms with any program and
project affecting forestsin one way or another were seen as necessary. Particularly issues



affecting land use, poverty, food security, energy needs and environmental protection are seen
as important (Commission on Sustainable Development 1996, Intergovernmental Forum on
Forests 1999). Enhancing policy co-ordination and fostering cross-sector co-operation is now
a core element in the mandate of the United Nations Forum on Forests (ECOSOC 2000,
United Nations Forum on Forests 2001).

The World Bank is another international actor that insists on a closer integration of forest
related goals with external projects and programmes. Already inits 1991 policy paper, the
World Bank stressed the need for adjusting to embrace goals of the forest policy in projects
such as reforms of concession policies, forest revenue systems, fiscal, tax, and agricultural
policies, infrastructure and land use planning procedures, and land tenure systems (World
Bank 1991: 62). In its recent statements the Bank underlines the importance to contribute in
the dialogue with governments to a more effective co-ordination of public policies and
projects. A new and more comprehensive cross-sector approach is considered as of particular
importance (World Bank's Forests Team 2000). The need for such measuresis found in the
observation that the Bank Group invests far more in external sectors frequently inferringin
forests than it does in direct forest projects; and that “ credits schemes favouring grazing,
agricultural research and technology focuses on capital intensification in frontier aress,
directed agricultural settlement, and the perpetuation of uneven land distribution (...) often
have damaging effects on forests.” (World Bank's Forests Team 2000: 42).

The Bank wants to centre its focus on poverty alleviation, economic development, and
protection of environmental values. Therein, it proposes to focus on action where the Bank
can apply a comparative advantage, for example on analysing and co-ordinating policies and
projects to ensure a cross-sector approach to sustainable forest management or on assisting
governments to ensure that indirect and cross-sector impacts of policy and investments on
high conservation and protection areas are minimised (World Bank's Forests Team 2000: 61).

The European Union provides an example for the diffusion of these concepts on a continental
scale. A Council Resolution of December 15, 1998 on a Forest Strategy for the European
Union identifies, inter alia, as a substantial strategic element “the need to improve co-
ordination, communication and co-operation in all policy areas with relevance to the forest
sector within the Commission, between the Commission and the Member States, as well as
between the Member States’.



Under thetitle “Improving decision-making processes’ the Agenda 21 states:

8.4 The primary need is to integrate environmental and developmental decision-making processes. To
do this, Governments should conduct a national review and, where appropriate, improve the processes
of decision-making so as to achieve the progressive integration of economic, social and environmental
issues in the pursuit of development that is economically efficient, socially equitable and responsible
and environmentally sound. Countries will develop their own priorities in accordance with their
national plans, policies and programmes for the following activities:

(&) Ensuring the integration of economic, social and environmental considerations in decision-making
a al levelsand in all ministries;

(b) Adopting adomestically formulated policy framework that reflects along-term perspective and
cross-sectoral approach as the basis for decisions, taking account of the linkages between and within
the various palitical, economic, social and environmental issues involved in the development process;
(c) Establishing domestically determined ways and means to ensure the coherence of sectoral,
economic, social and environmental policies, plans and policy instruments, including fiscal measures
and the budget; these mechanisms should apply at various levels and bring together those interested in
the development process,

(Agenda 21, Chapter 8 (Integrating Environment and Development in Decision-Making), emphasis
through the authors).

Principal Functions of the United Nations Forum on Forests

2. [The Economic and Social Council] decides also that to achieve the objective, [the UNFF] will

perform the following principal functions:

(a) Facilitate and promote the implementation of the Intergovernmental Panel on
Forests/Intergovernmental Forum on Forests proposals for action as well as other actions which
may be agreed upon, including through national forest programs and other integrated programmes
relevant to forests; catalyze, mobilize and generate financia resources; and mobilize and channel
technical and scientific resources to this end, including by taking steps towards the broadening and
development of mechanisms and/or further initiatives to enhance international cooperation;

(b) (b) Provide aforum for continued policy development and dialogue among Governments, which
would involve international organizations and other interested parties, including major groups, as
identified in Agenda 21, to foster a common understanding on sustainable forest management and
to address forest issues and emerging areas of priority concern in a holistic, comprehensive and
integrated manner;

(c) (c) Enhance cooperation as well as policy and programme coordination on forest-rel ated issues
among relevant international and regional organizations, institutions and instruments, as well as
contribute to synergies among them, including coordination among donors;

(d) Foster international cooperation, including North-South and public-private partnerships,
aswell as cross-sectoral cooperation at the national, regional and global levels;

() (e) Monitor and assess progress at the national, regional and global levels through
reporting by Governments, as well as by regional and international organizations,
institutions and instruments, and on this basis consider future actions needed; and

(f) (f) Strengthen political commitment to the management, conservation and sustainable
development of all types of forests through: ministerial engagement; developing waysto liaise
with the governing bodies of international and regional organizations, institutions and instruments,
and the promotion of action-oriented dialogue and policy formulation related to forests;

ECOSOC 2000: 2, emphasis through the authors




2 Relevant Policy Domains

2.1 Public Policies
The term public policy designates the contents and choices made in specific fields or sectors

as determined by dominant plans, goals and actions which regulate important issues of public
concern (Parsons 1997: 16). In a state of law public policies are based on constitutionally
founded competencies of the state, and are determined through laws, decrees, governmental
regulations and rules, and decisions of public authorities. Public policy analysis describes
these contents and explains them in relation to the prevailing institutional setting, the polity,

and as influenced through political processes, the politics (Schubert 1991: 27).

A useful classification of major categories of public policies aswell as of impacts and
linkages that result from them can be made according to the goals and extent of public
intervention. Policy domains may, for instance, be classified according to the tasks which the
state respectively government are required to fulfil (von Prittwitz et al. 1994). The following
three broad categories are to be distinguished:
- Theestablishment of an institutional framework and of public security as for example
through defense, foreign, constitutional or data protection policies;

- the establishment of aframework for social equity, economic production and cultural
integration as for instance through economic, finance, infrastructure, migration or
culture policies,

- the establishment of aframework for the promotion of development providing
subsistence and well-being as for example through technology, environmental or
educational policies.

Figurel illustrates the dependencies between the three categories. Policies of the first
category have strong forward linkages with most other policy domains. The establishment of
a congtitutional political framework and of a public security system are fundamental to other
policy areas as they provide the foundation for state interventions through guaranteeing the
rule of law. Policies of the second category have strong backward links to the constitutional
framework as well asimportant forward linkages to the sector and cross-sector policy
programmes of the third category. It is obvious that economic and finance policies, for
instance, influence many other policy areas. There are also important feed-backs from the
third category of policy domainsin as much as education, technology or environmental
conditions determine economic productivity and income generation. Policies of the third
category promoting development, security of subsistence and well being of people depend to
alarge extent on backward linkages to social and economic policies aswell as on the
constitutional framework that regulates for instance ownership rights and entrepreneurial



activities. Sector policy programmes also show a high degree of positive and negative

connections among each other.

The fact that public policies are complementary and have a considerable number of linkages
among each other has far-reaching consegquences for the way in which states and governments
are able to steer political decision and implementation processes. Many issues can in fact not
be tackled by one single policy domain or body of specific legidation. Effective solutions for
most societal problems have to be found through different agencies and actors as well as

through co-ordination among the goals and instruments set out in different policy areas.

Figure 1: Relationships Between Different Categories of Public Policies
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2.2 Forest Policies
Forest policies and laws balance land ownership rights against public interests associated with

multiple forest uses and determine specific management standards for private, communal and
state forest tenure. With regard to conservation and sustainable utilisation forest legislation
provides different types of regulations (Figure 2). Protection regulations refer to measures on
environment and biodiversity, nature and landscape protection, and restrictions associated

with cultural and spiritual values. Land use regulations include zoning of the forest land,



control of forest clearing, protection of the permanent forest estate, and the creation of new
forests through afforestation. Utilisation and management regulations determine
responsibilities of forest owners with regard to sustainable production of wood and non-wood
products, the protection of soil and water resources as well as public access to forests and
recreational uses.

Figure 2: Forest Policy Framework for Sustainable Forest Management
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The objectives of national forest policies have become more diversified and comprehensive
and acknowledge both the importance of production and as well as of conservation. Their
goalsrefer to the role of forests as multifunctional resources, to their economic potential, and
to their importance in the environment. They address a variety of ecosystems, the need to
maintain biodiversity, and the preservation of forest lands for reasons of nature and landscape
protection. Forest regulations stipulate the need to balance timber production, recreational



uses and the protection of forests for soil and water conservation and against impacts from

natural calamities.

An important aspect in recent forest policies are changes in the role of national, regional and
local authorities. Thereisatrend to shift or delegate constitutional competencies in forestry
matters to regional governments or to local entities. Where the national level remains
responsible for forest conservation and devel opment sub-national entities become more
strongly involved in policy formulation and implementation. This provides, all together, more
opportunities for participatory political decisions and for the negotiation of locally adapted
solutions. Transfer or delegation of competencies alow for more participation of peoplein
democratic decision-making processes in which they can express their specific interests and

values associated with forest management and utilisation.

New policies focus on setting frame conditions by defining minimum requirements and
performance standards. They confirm forest owner rightsin using services offered by the
private sector and promote contractual arrangements with third parties. Guidelines for best
management practices are increasingly used. Implementing forest regulations implies precise
demands on the tasks and services to be performed by administrations and public entities with
more operational flexibility in managing human and financial resources. The allocation of
financial resourcesin relation to specific targets based on global budgeting and/or service
contracts necessitates the development of criteria of financial controlling. They measure
efficiency (output/ input), effectiveness (attainment of objectives) and economy (real costs/
standard costs) based on best practices. On the whole modern forest policies have become
more proactive than in the past and rely more widely on incentive and monitoring measures.
This requires on the side of forest authorities more emphasis on process-steering and a shift

from individual decisions and projects to comprehensive forestry programmes.

2.3 Policies Related to Sustainable Forest Management
Forest protection and sustainable forestry practices imply a high degree of public interests and

are typical and prominent examples of political issues that are addressed by several policy
domains. A range of public policiesin their country specific combinations have substantial
positive and negative linkages on the development and implementation of forest policy
programmes. They have immediate and indirect influences on the behaviour of land owners,
forest users, governmental agencies and non-governmental organisations. They foster or
impede rational land uses and sustainable forestry practices. There is an increasing

interdependence between forest policy, economic development policies and natural resources



and environmental policies. A of grouping of relevant policy domains may be based on the
distinction between policies mainly related to forestry development and wood processing, and

policies having an influence mainly on sustainable forest management.

Forestry Development and Wood Processing: The development potential of forestry and
wood processing industry is influenced by factors such as population growth, economic
growth, liberalisation of trade, new markets for forest products and the short and long term
production potential of the large forest regions. An important factor is the price of energy
which influences the relationship between processed wood products and competing materials.
Public policies and laws determining macro-economic trends are of considerable importance.
There is ageneral framework of cross-sector policies related to economic growth,
employment and social affairs; energy and industry; research, technology development and
education; infrastructure and communication which sets the conditions for the devel opment of
the forestry and wood processing sector (Figure 3).

Figure 3: Public Policies with Impacts on Forestry and Wood Processing
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Sustainable Forest Management: Relevant policy domains are cross-sectoral policies and
laws that have emerged during the past 30 years related to environmental protection, nature-
and landscape conservation, land-use planning and regional development. It also refersto

policies and laws addressing specific sectors of the economy such as for instance regulations
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on agricultural development, water protection and use regulations, fishery, hunting and

wildlife conservation and, of course, forest policy and legislation (Figure 4).

Figure 4: Public Policies with Impacts on Sustainable Forest Management
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A centre piece of the expanding network of environmental and natural resources legislationis
nature and landscape protection. It has immediate and in many cases far reaching
consequences for the status and use of various categories of forest lands as well as for current
forestry practices. There may be considerable difference in regulating uses and management
requirements. Legislation provides increasingly that forest management is subject to review
and assessment with regard to nature conservation. It establishes a de facto, and in some
countries aformal participation of conservation and user groups in decisional processes.
Ecological and landscape inventories become an important source of information for public
and private nature conservation organisations. The forest authorities are obliged to consider
ecological and protection aspects with the same attention as they examine long and short term
forest production, silvicultural and economic development objectives. This again encourage
processes of consultation among governmental agencies that have competenciesin regulating
forestry matters, environmental protection, land-use planning and rural development.
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The complexity of public policy domains addressing forests and forestry requires a thorough
analysis of the compatibility of laws and regulations. The following aspects need particular
attention:
- theimplications of the expanding system of environmental and nature protection
legidlation on forest management;

- the degree to which the respective provisions support, or neutralise and obstruct each
other;

- -the scope for inserting in environmental protection laws specific provisions related to
forest conservation and management;

- -theimpact of natural resources and rural development legislation on sustainable forest
management;

- theneed for modifications of forest management regulations in order to be compatible
and to support such legidlation.

3 Cross-Sectoral Policy Impacts

3.1 Scope and Typological Elements
Most problemsin the real world relate to many different issues and don’t respect the borders

of alegally defined policy domains or formal competencies of governmental departments.
Political decisions and impacts from one policy are dynamic elements which affect directly or
indirectly other policies (Sabatier 1988: 23). Some policies have important impacts on other
domains whereas others are less influenced from the outside and/or have fewer impacts on
issues and problems in other areas. Cross-sector policy impacts can thus be defined as the
supporting or impeding effects from one policy on another one. Some cross-sector impacts are
the intentional result of a co-ordinated process of policy formulation. Other impacts of this
kind have not been intended by policy makers and show their effects only during the
Implementation process.

Public interventions are, however, not always well co-ordinated and may lead to contradictory
policy results. Decisions made in one public policy area have usually positive and negative
effects and often unforeseen repercussions in others. In fact many public policies show strong
impacts from decisions taken outside of their own field of competence. To alarge extent the
success or failure of agiven policy depends on the supportive or impeding impacts that result
from other policies. The understanding of the importance and directions of cross-sector effects
among different public policies requires a thorough understanding of policy formation and
implementation processes. It requires analysis of the combined outcomes and impacts from
policies and legidation that address economic, social and environmental issues that influence

forests conservation and forestry devel opment
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The intentional or factual cross-sector impacts that exist between different directions of public
intervention lead to numerous linkages between different kinds of public policies. Policy links
may be formally established through institutionalised processes of co-operation and public
process-steering instruments. Other policy links operate in aless forma manner in as much as
the implementing agencies as well as the addressees of different policy objectivestry to
manage controversial effects and to optimise complementary policy measures. An important
distinction is to be made between forward linkages which result from general policy areas
such as economic and social policies, backward linkages which emanated from specific policy
fields, and lateral linkages which exist, for instance, among different sector policies.

At national level an increasing number of cross-sectoral impacts emanate mainly from the fact
that public intervention and the tasks of governments and administrations have been and are
still expanding in many fields. In industrialised countries political interventions have been
extended from traditional fields such as public security, defence and communications to new
areas such as trade, economic and social affairs, environmental protection and sustainable
development. It also holds for developing countries and countries in transition to market
economies where the state has diminished the tasks in some fields but faces new challenges
and engagements in others. At international level new additional policy impacts arise at
present from increasing activities of the world wide community within the system of the
United Nations, from new continental and regional institutions which create binding
agreements as well aslegally not binding commitments which supplement national policy
frameworks.

The following six typological elements are proposed in order to provide for a significant

description and/or classification of cross-sectoral impact:

- theregional or local context in which the impacts are of importance;

- thetype of policy domain or policy area from which the impacts emanate;

- thelevel of decision making for policy formulation and implementation;

- thetype of policy instruments used;

- thedirection in which the impacts operate;

- thevaence or impactsin relation to a given policy objective.
Figure 5 gives an overview on the proposed typological elements of cross-sector linkages.
The indicated elements can serve as a checklist in order to examine the characteristics of
positive and negative that result from different public policy programmes on forest
conservation and forestry development. They facilitate comparative analysis in specific policy

networks operating under different social, economic and ecological conditions.
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Figure 5: Typological Elements for Specifying Cross-Sectoral Impacts

Public Policy Domain Policy Instruments
- Institutional Policy Framework - Regulative Instruments
- Sector Policy Framework - Incentive Instruments
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Source: Schmithuesen, Bisang and Zimmermann 2000: 26

The public policy domain is an important criterion for analysing cross-sectoral impacts.
Public policies establishing a general institutional framework provide the basis for more
problem and issue oriented domains. They define the constitutional rules of state organisation
and of the public and private sector and determine the degree of intervention of government
and public administrations. They establish the procedural patterns for the involvement of
people and interest groups in political processes and define rules for a settlement of societal
conflicts. They include macro-economic policies, and more generally speaking policies on
political governance and social conflict resolution. Public policies that relate to a determined
economic sector or specific uses of natural resources imply often controversial objectives and
produce contradictory impacts. Such policies need to be balanced in a broader context of
sustai nable devel opment and land-use planning. Policies related to agriculture and forestry,
energy and water resources, transport and public infrastructure, or to tourism range in this

category. Public policies promoting development and precaution for subsistence refer, for
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instance, to environmental, nature protection, technology and educational issues. These
policies concern future development options of society and overlap quite often with more

specific domains such as sector and land use policies.

Regional Economic and Ecological Context: Differences in population density, income
opportunities or with regard to local government may provide quite a different context for the
implementation of public policies within countries. There are also considerable differencesin
the way public policy regulations operate and the effects which they produce if one considers
the conditions of temperate and boreal forest as compared to those of tropical lowland forests.
The sameistrueif one compares the conditions of densely popul ated regions as compared to
areas with alow population density. The conditions of the large mountain forest areasin the
Alps, the Andes or the Himalayan area have to be addressed by other policy objectives and
measures as compared with those that are of importance to the utilisation of trees and forests
in semi-arid and arid zones.

Level of Policy Decision Making: It is necessary to distinguish and analyse the levels of
decision making from which policy impacts result. Policy programmes originate from
legislation and administrative decisions that are made on different levels of the state.
According to the constitutional repartition of competencies national and sub-national levels;
and levels of municipalities and local of communities can be distinguished. A considerable
number of states have afederal structure which means that part of the constitutional
competencies belong to the member states. An analysisis of the prevailing governmental
structure and respective responsibilities is essential in view of the growing trend to transfer or
delegate national decision-making processes on forest resources management to the
competencies of sub-national level and/or to local governments and institutions. On the other
hand policy impacts which emanate from policy devel opments within the international
community have gained more importance. This refers particularly to the impacts from
international legal instruments adopted during and following the UNCED conference in Rio
1992. In addition important policy developments take place on the scale of continents or large
regions leading to other supranational levels on which policy decisions are taken. The
principle of subsidarity aswell as the principle of international commitment to sustainable
development are driving forces which lead to an increasingly complex network of public

policy impacts both at national and international levels.

Policy Instruments: Regulatory, incentive and informational instruments as well as state offer

and persuasion play a specific role in implementing a given policy and produce different kind
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of impacts. Regulative instruments keep their importance in particular with regard to
protecting natural resources and environment. Incentives gain importance, for instance, to
promote sustainable land uses, to provide for multiple use management and to maintain
biodiversity and preserve endangered ecosystems. Compensatory payments to land owners for
performing specific tasks in the public interest have become an important issue in integrated
land management. Policies and regulations focus more and more on the determination of
specific targets, precise commitments of the beneficiaries and accountability on proven results

in relation to the committed public funds.

The direction in which policy linkages operate within a given policy network can be
unilateral, reciprocal or neutral. Most of the available studies focus so far on the influences of
external policies on forests and forestry. How forest policy objectives and instruments
influence other policy domains has found until present less attention. However, positive cross-
sectoral impacts from implementing forest policy objectives are an important input into an
overall framework of sustainable land management. A recent study on Bhutan's biodiversity
policy which shows that in this country major achievements in the domain of nature and
landscape conservation result from a series of forest policy developments (Tsering 2000). A
meaningful examination of policy linkages related to forestry demands a holistic perspective
which considers both the impacts of other public policies on forest policy as well as forest

policy impacts on other policy areasisthus called for.

Valence of Impacts: Cross-sectoral policy impacts may produce positive, negative or neutral
effects in other domains. Whereas the reason which leads to a given impact may be politicaly
justified the criteriafor qualifying the impact as positive or negative is to be judged under the
perspective of the policy domain where it occurs. A frequent situation is the one in which the
valence of impacts produces positive effects for one policy domain and negative ones for
other. Policy changes and co-operative arrangements are in such circumstances quite difficult
to be obtained. A political arbitration between the various policy objectives combined with
concrete efforts to find other policy solutionsin order to avoid or to reduce the negative
consequences is essential. Figure 6 shows examples of positive and negative impacts that my
result from a given policy domain.

Impacts which show positive effects for both policy domains provide opportunities for co-
operation and alliances. A similar situation exists if impacts result in negative effects on both
sides and where both domains will benefit from a change of policies. A positive valence on
one side combined with aneutral effect on the other leave room for new approaches. Good
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prospects for changes exist if negative effectsin one policy area are combined with rather
modest or neutral effectsin the other. Altogether it isimportant to identify and analyse more
systematically positive cross-sector impacts from different public policies which contribute to
amore efficient and productive use of land and forest resources.

Figure 6: Examples of Positive and Negative Policy Effects

Policy Domain Positive Effects Negative Effects
Agriculture - Soil Protection - Forest Clearing

- Water Management - Overgrazing

- Wind Barriers - Soil Disturbance

- Rural Forestry - Lack of Regeneration

- Agroforestry
Public Infrastructure - Protection Forests - Forest Clearing

- Stability Management - Increased Utilisation

- Stabilisation Works - Ecological Disturbance

-Access to Areas

Nature Protection - Ecosystem Conservation - Restrict. Wood Product.
- Natural Forest - Management Obligat..
- Biodiversity - Access Restrictions

3.2 Regional Policy Context
The combination of relevant policies and cross-sector impacts depends on particular forest

ecosystems and the prevailing economic and social context. Both the physical conformation
of the resources as well as the required combination of goods and services determine
alternative land-use opportunities and the policy framework in which they are managed. A
survey of relevant policies and cross-sectoral impacts according to broad ecological regions
and socio-economic conditions has been undertaken by de Montalembert (1994, 1995). He

distinguishes:

- temperate and boreal forestsin industrialised countries with market economies;

- temperate and boreal forestsin countriesin transition to market economy;

- lowland forests in the humid tropics with high population density;

- lowland forests in the humid tropics with low population density;

- highland and mountain forest in tropical and temperate regions,

- forest and tree vegetation on arid and semi-arid lands.
Temperate and boreal forest in industrialised countries with market economies: In these
countries the forest areais at present fairly stable and protected by effective forest regulations.

In fact, there are regional trends of an increase in forest vegetation due to natural succession
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and/or afforestation of abandoned or marginal agricultural lands. Important policy objectives
are the protection of trees and forests in urban areas, the maintaining of biodiversity in areas
with intensive forest production, and the promotion of multifunctional uses generating income
and improvement of living conditionsin rural areas. Cross-sector linkages arise from policies
addressing urban and rural development; infrastructure and energy consumption; as well as
environmental protection, and nature and landscape conservation. Traffic, energy,
infrastructure, rural development and agricultural policies have important effects on the local
distribution of forests. Environmental, nature conservation and landscape protection policies
influence policy objectives concerning economic and sustainable wood production and the
ecological variability of forests. Positive effects result from linkages between land use,
environmental and forest policies. More difficult is the co-ordination between forest policy
aims and the objectives of traffic, energy and infrastructure policies. Co-ordination problems
are common between nature and landscape protection, game management, and intensive

forest production.

Temperate and boreal forestsin countriesin transition to market economy: These countries
face at present fundamental changes both in the general national policy framework as well as
within the forestry and forest industry sector. Supplying forest products to rapidly growing
demand of national markets, and earning foreign exchange through exporting timber and
processed products are important factors within the take off of the national economy. A whole
range of policy changes are induced through the restitution of forest lands to their former
private and communal owners; the privatisation of wood harvesting, transport and wood
processing; the privatisation of the end-markets for wood and forest products; and the creation
of new marketing circuits between producers and consumers. Important cross-sector linkages
result from policies on macro-economic devel opment, privatisation of the industrial sector,
land tenure and restitution, as well as from anew role of the state and of public agencies and
forest administrations. At the same time the importance of policy linkages to sustainable
natural resources management, rural and urban development, and environmental protection
and nature conservation has gained considerable weight. In this respect we have similar
developments as in countries with an established market economy system.

Lowland forests in the humid tropics with high population densities: Countriesin the lowland
humid tropics with high population densities face large scale deforestation due to the pressure
for new agricultural and pasture lands, and due to strong demands to generate income from
timber exports and industrial wood processing. Cross-sector linkages result from public

policies which induce such developments respectively from those which could have positive
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impacts on forest protection and sustainable forestry development. Major linkages are related
to macro-economic, demography, infrastructure, and agricultural policies. Linkages to game
management, nature protection and environmental policies exist and gain importance
provided that effective national decisions to establish permanent production forests and
protected areas have been taken. Positive co-ordination between macro-economic policies and
forestry development objectives have so far been week, and efforts to create more consistent
policy networks, such as for instance through Tropical Forest Action Plans, have shown only
modest results. As major land use devel opments are influenced by policy actors outside
forestry this experience demonstrates the need to deal with forestsin a broader national policy
context. Cross-sector linkages between forestry, game management, nature conservation and
environmental protection should be co-ordinated in more specific national forestry, rural

devel opment and landscape protection programs.

Lowland forests in the humid tropics with low population densities: In countries situated in
the lowland humid zone with low population densities considerable areas of tropical forests
still exist which show a comparatively low degree of human interventions. However, the
process to make these forests accessible through large scale industrial forestry projects,
resettlement and land colonisation through national development plans has gained
momentum. Frequently too little attention is given to the sustainable development of these
forest and to their importance with regard to benefits from non-wood forest products for

generating income in favour of the rural population.

Highland and mountain forests in tropical and temperate regions: Highland and mountain
forests cover large areas with important protective functions. Strong linkages exist between
environmental and forest policiesin order to maintain trees and other wooden vegetation for
soil and water protection. In densely settled mountain regions the forest area consists
frequently of wood-lots on land not suited for agriculture and trees planted around houses.
They are part of traditional land-use systems with combined production systems such as
agroforestry or sylvipasture land management practices. Cross-sector linkages to agriculture,
rural development, landscape and biodiversity conservation, protection of communication and
infrastructure, and increasingly tourist development need particular attention. In countries
with mountain areas we find specific and usually stricter provisions that protect the forest
cover and determine the sustainability of forest uses (Price 1990, Brooks 1997).

Forest and tree vegetation on arid and semi-arid lands: In arid and semi-arid regions trees
and forest vegetation play a particularly important role in defusing negative effects of
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droughts and in lowering the pressure on other land resources. Maintaining the protective as
well as the productive functions of the vegetation is a pre-condition for sustainable use of
theses landscapes and a general objective of rural development and environmental policies.
Cross-sector linkages exist primarily with agricultural water resource policies. Strengthening
agencies managing forest vegetation and co-ordination with public servicesin charge of
agriculture, water development and soil protection are necessary conditions to create and

implement positive policy linkages.

Regional Variations: In arecent survey involving staff working within and outside FAO
examples of cross-sectoral policy impacts have been reported (Broadhead 2001; Broadhead
and Dubé 2002). Whereas the findings are not representative for that quoted policy domains
and the regional entities they provide an interesting overview based on the professional
assessment of the respondents. Over four times as many examples of public policy impacting
forestry (71) were mentioned by the respondents than of forestry policy having an impact on
other domains. The mgjority of the examples were from South and Central America (32%),
Asia (27%) and Africa (11%). Table 1 shows the break-down of the examples given for
countries with high/low forest cover respectively high/low income. Altogether 40% of the
quoted cases referred to policies establishing the institutional framework, 38% were attributed
to policies addressing specific economic sectors, and 22% referred to policies promoting
development. In high-income countries a greater proportion of impacts are associated with
specia economic sectors that in low-income countries, where policies establishing the
institutional framework are of greater importance.
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Table 1. Percentage of policies affecting forestsin high and low income and forest cover
countries (zero valuesremoved for clarity).

High income,|High income, Low Low
high forest | low forest income, |income, low| TOTAL
cover cover high forest |forest cover
cover
Macro-economic 2.4 4.7 2.4 9.4
Privatisation/role of the
state 1.2 3.5 2.4 7.1
Land use and tenure 1.2 2.4 1.2 4.7
Rural development 1.2 1.2 2.4
Social policy 4.7 1.2 5.9
Infrastructure 0.0
Trade 1.2 1.2 3.5 2.4 8.2
Structural adj. programs 1.2 1.2 2.4
Policies establishing the
institutional framework 5.9 2.4 21.2 10.6 40.0
Cash crops 2.4 3.5 5.9
Subsistence crops 4.7 1.2 3.5 1.2 10.6
Livestock 2.4 1.2 2.4 1.2 7.1
Fisheries 1.2 1.2
Mining 0.0
Energy 2.4 1.2 1.2 4.7
Transport 2.4 2.4 4.7
Tourism 0.0
Industry 1.2 1.2
Water 2.4 2.4
Policies related to special
economic sectors 12.9 2.4 16.5 5.9 37.6
Environmental 4.7 3.5 2.4 2.4 12.9
Nature protection 2.4 1.2 1.2 1.2 5.9
Technology 1.2 1.2
Education 0.0
International development 1.2 1.2 2.4
Policies promoting
development 7.1 4.7 5.9 4.7 22.4
TOTAL 25.9 9.4 43.5 21.2 100.0

N.B. Totals may not tally with column values due to rounding errors.
Source: Broadhead and Dubé 2002

3.3 Available Information Sources
General Information: Several studies on public policies and cross sector linkages have been

elaborated by or on behalf of the Food and Agriculture Organisation, FAO, and the United

Nations Economic Commission for Europe. They examine public policies as relevant to the

forest sector and stress the fact that their importance has to be identified in the context of a

particular country and at a given time. A systematic identification of policy domains has been

undertaken by de Montalembert (1994, 1995). He refers to macro-economic policies (fiscal,

monetary, privatisation and public expenditure); population and social affairs; agriculture and

livestock; land use and tenure; infrastructure; fisheries; trade; industry; energy; environment;
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and tourism. A matrix indicating typical policy instruments, cross-sector linkages and likely
socio-economic and environmental and impacts is presented. Causal relations between of
sector policies and tropical deforestation have been analysed (Kaimowitz and Angelsen
1999). The authors provide a synthesis of major cross-sector linkages and make
recommendations for policy makersin international organisations and at national level on

how to take linkages into account.

A considerable number of studies review policy developments at national and sub-national
levels and contain information on cross-sector linkages influencing forestry development.
Thisisthe case, for instance, for a series of forest policy papers that have been published for
the African, Asian and Latin American region (FA0O1993, FAO 1996, FAO 1998). More
specifically with the legal framework in America, Asia, Africaand Europe deal the
publication of the FAO Law Development Service (FAO1998, FAO 1999, Cirelli 1999, FAO
2001). Country papers have been prepared by members of the [UFRO Research Group on
Forest Law and Environmental Legislation (IUFRO Research Group 6.1300 Bibliography
Online). More recently the group has focused its work on legislation and public policies
related to environmental, nature and landscape protection, and on their impact in
implementing national forest policy programmes.

An important source of information are publications and reports which focus on specific
external public policies and their positive and negative impacts on forests and forest resources
management. Policy analysis has come forward from authors associated with multilateral
development institutions and deals mainly with forestry issues in the tropics and subtropics
(Repetto and Gillis 1988, World Bank 1993, FAO 1994, Contreras 2000).

A valuable source of information are country studies elaborated and distributed by CIFOR in
collaboration with other international research institutes and non-governmental organisations
(CIFOR Polex Listserver). Recent studies deal, for instance, with the role of national parksin
maintaining tropical biodiversity (Bruner et a. 2001), land use and watershed management
(Aylward forthcoming), land tenure and resource governance (Mandondo 2000),
reforestation, environmental aspects and public incentives (Jagger and Pender 2000), paper
production and environment (Abramovitz and Mattoon 2000), the political economy of pulp
and paper (Barr 2000), and the impact of technological change on agriculture plantations
respectively forest loses (Wunder 2000). Another context where policy linkages have gained
considerable attention is the work of the International Panel on Climate Change (1PCC 2001).
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Available Information on Developing Countries: Investigations on forest related public
policies which deal with major issues and problemsin the developing world have started
already in the 1980ies to examine positive and negative influences that result from external
policy programmes. Thisis particularly true with regard to causes of deforestation, a subject
which has found considerabl e attention over the years. The emphasis on examining policies
that affect changes of the forest cover can be shown by reviewing some of the leading
publications addressing large scale deforestation processes in the humid forests of the tropics
(Amelung and Diehl 1992, Angelsen and Kaimowitz 1999, Rudel et a. 2000).

In fact one of the key assumptions in this research is that deforestation in the tropicsis
primarily determined by broad socioeconomic developments such as popul ation growth,
changesin land tenure and large scale devel opment of agriculture, and by the corresponding
land development policies. Anindication for this situation are the findings of one study
conducted in the 1980ies for 40 tropical countries on the major reasons of deforestation. It
estimates that around 86 to 94 percent of deforestation in the tropics are due to an increase in
agricultural land uses, 2 percent due to infrastructure and development projects and the
remainder, though less than 10 percent, due to unsustainable timber production (Amelung and
Diehl 1992: 118). Changes of deforestation trends can consequently follow mainly from
improving the economic and social conditions of the agricultural sector through appropriate

policies, and mach less from implementing forest policy objectivesin an isolated manner.

Already in one of the first scientific studies which addressed systematically policy impacts as
related to changes of the forest cover led to similar findings (Repetto and Gillis 1988). Their
book, already published in the late 1980ies, shaped a new understanding in the following
political debate on the conservation of tropical forests and influenced strongly subsequent
research work. Based on a series of important country studies for Indonesia, Malaysia, the
Philippines, China, Brazil and West Africa Repetto and Gillis showed that macroeconomic
policies had a strong influence on speeding up the process of deforestation in all of the
countries studied. This happened for example through income tax incentives for logging and
processing firms, through tax subsidies like generous depreciation provisions or subsidies for
agricultural land development, and through indirect subsidiesin form of artificially cheap

credits for large scale pasture devel opment.

These policies —together with the trade policies of industrialised countries — favoured exports
of raw materials and processed products both from the industrial forest sector as well as from

the agricultural sector. Missing the opportunity of processing timber in their own country, the
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nations did not only loose a considerable part of their primary forest cover but also billions
Dollars of revenues. Other policies found to exacerbate deforestation were related to
resettlement and large scale devel opment projects for public infrastructure such as new road
systems or port installations. The findings also showed that such policies had important
negative external effects on forests and sustainable forestry, because they failed to take into
account the substantial positive economic contributions from a range of forest uses by the
population and neglected the social and environmental costs from deforestation in the

economic evaluation of development projects.

Other investigations with similar findings followed. A FAO/World Bank agricultural review
demonstrated that migratory pressure on the tropical moist forests in Ecuador was due to poor
land utilisation in other regions of the country (FAO and World Bank 1993). In Argentina,
forests were converted to agricultural land due to poor macroeconomic policy that reduced job
alternatives and increased the demand for subsistence agriculture and additional grazing of
land (World Bank 1993). Inefficient industrial and fiscal policies in the Philippines were
incentives for exporting logs in raw form rather than to convert them into processed forest
products. Forestry missed the opportunity to earn additional income from added value to
forest products and deforestation rose (FAO 1994). Irrigation and power generation policiesin
Sri Lanka aimed at reducing poverty and unemployment but diminished in fact considerably

income opportunities from the forest sector (Abeywickrema 1987).

A more recent inquiry examines the reasons for the low deforestation rate and the
regeneration of the forest cover in Gabon (Wunder 2000). The findings were that cross-sector
linkages supported in a positive manner sustainable use of forest resources. As since the
1970ies, Gabon’ s economy strongly benefited from oil exports, the author inquired on the
direct and indirect effects of oil income on forestry. The direct effects seemed to be rather
small, as the construction of infrastructure for the petrol industry did not lead to a significant
loss of the forest cover. On the other hand, the oil companies created jobs in industry and
services, and generated investments in urban infrastructure. Due to decreasing revenues from
export crops, low competitiveness of import-competing products, and high transport costs a
large proportion of the younger rural population migrated into larger settlements and cities.
Farming activities were reduced, the state’' s effort to support large-scale agro-industry
development failed to a considerable extent, and transport infrastructure concentrated on the
newly built railway. Pressures on the forest cover decreased and deforestation slowed down.
In summing up these findings one has, however, to keep in mind the comparatively low

population pressure that exists in the country.
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In an analysisfor Central America, agricultural, land tenure, infrastructure and road
construction policies have been identified as the most important sector policiesinterfering
with sustainable forestry and forest protection (Kaimowitz 1996, World Bank 1991: 33). In
another publication on the causes of forest decline the author states that thereisusually a
complex combination of market failures, policy and institutional failures, social disparities
and cultural factors at work (Contreras 2000: 20). He identifies government policiesthat in
many cases influence the quantity and quality of forests. Transportation policies, in particul ar
road construction, but also the construction of railways and water transport facilities do not
account with the substantial impacts on forests through increased accessibility and changesin
settlement patterns. Policiesto gain additional agricultural and pasture land usually do not
incorporate the costs of wood and non-wood products that cannot be harvested anymore due
to the reduction in forest area. Policies that lead to greater land tenure inequality, land
speculation and insecurity of land tenure make the poor poorer and force them to gain land
through deforestation. For structural adjustment programmes and macro-economic policies,
similar effects may be found. Another reason for forest clearings are concession tenures that
offer incentives to a mere exploitation of timber without taking the costs for regeneration of
the resources potential as well as social and ecological costs into account.

At present there is a clear trend towards country studies that analyse more explicitly cross-
sectoral policy impacts with more comprehensive and sophisticated research approaches.
Impacts are seen as being complex, varying in accordance with a particular social and
economic context, and depending on the prevailing political situation. Of particular
importance are policies related to macroeconomics, agriculture, transportation, mining, land
tenure and planning and environmental protection. Instead of a merely descriptive approach
research designsrely on empirical case studies, analysis of legislation and official planning
and project documents, expert opinion panels and literature reviews. The newer the text, the
more are impacts and linkages among public policies are made explicit and self-evident
(Contreras 2000).

Available Information on North America and Europe: The documentation from North
America confirms the considerable impact that results from environmental and nature
protection policies on forest resources development (Schmithtisen and Siegel 1997, FAO
1998). Several reviews show, for instance, the network of environmental regulations at the
Federal level in the United States as well as the particular relevance of air, water and soil
protection policies; landscape and nature protection regulations; and laws that provide for a

closer integration with renewable natural resources management at the national and local level



25

(e.g. Cubbage and Siegel 1997, Siegel 1997, Hickmann 1997, Gaddis and Cubbage 1997,
Hodges 1997, Le Master et al. 1997). Important issues, both in the USA and in Canada, are
forest management practices on public and private lands and the impact which results from
policies addressing land ownership and land uses, public resources allocation and taxation,
public land management versus privatisation, and local government (e.g. Wear and Steward
1997, Flick 1997, Luckert and Haley 1997, Wallace 1997, Hickman and Hickman 1997,
Kaiser and Royer 1997, Siegel and Martus 1997).

Integrating forestry management and planning within the broader context of rural

devel opment, agriculture, landscape management and nature protection are major policy issue
in European countries. In countriesin transition to market economy, important cross-sector
linkages in forestry result at present from privatisation and land tenure policies (Cirelli 1999).
Countriesin Central and Eastern Europe are particularly alert to adjust land tenure, wood
processing and forest management practices to the rules of a market economy and to the
standards set by the European Union (Glick et al. 1998, Csdka 1998). One of the driving
forces that affects at present the forestry and wood processing sector is internationalisation
with regard to competitive markets, international environmental standards, and sustainable
management of forest resources. Policy linkages, and in particular those from environmental

policy, are largely similar to those found in other industrialised countries.

A study on the policy context for forestry and forest industry development in Europe provides
considerable material on policy impacts on forestry development and wood supply, wood-
processing industries, international trade in forest products. and markets and demands for
forest products (Peck and Descargues 1997). Emphasis is put on impacts that influence access
to intermediate and end-use markets for wood and processed forest products. Prospects for
access to raw-material supply, and possible impacts on major competitors and use of
alternative materials and products are examined. A recent follow-up to this study has been
undertaken by the ECE/FAO identifying major policy scenarios having an impact sustainable
forest management and wood processing (UNECE/FA O 2002).

3.4 Review of Research Approaches
Research designs in survey methods and analysis techniques are based on quantitative

methods such as analysis of national resource accounts and econometric modelling, and on
public policy analysis usually in the form of case studies and expert panel inquiries. Research
designs are, for example, different whether the issues to be investigated are descriptive ones

or focus on causal relationships. They are different, too, if the findings relate to single cases or
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areto be generalised (GAO 1991: 68-9). In this context it is important to ask how many
variables have to be looked at. Holistic approaches start from the assumption that many issues
and factors are connected in some way and should be studied in a comprehensive design.
Reductionism on the other hand argues that problems and issues can be divided in different
parts and analysed separately. What matters is the number of variables which usualy lead to
different choices on qualitative and quantitative research methods. Holistic approaches tend to

be qualitative ones whereas reductionism usually leads to quantitative research methods.

Natural resource accounts (NRA) and environmental resource accounts: Asdiscussed in a
separate contribution, use quantitative and qualitative information on natural resources.
(OECD 1994). In input-output tables indicating production, transformation and utilisation of
forest resources throughout the economy are traced in quantitative physical terms. So far at
least, specific national forest accounts have been mainly concerned with the linkages between
forestry production and wood processing. They show to which sectors flow which quantities
of wood and processed forest products. They have put little emphasis on a more detailed
analysis of flows and linkages between the forest and other sectors. However, comprehensive
and meaningful national forest accounts require quantitative information not only on wood
production but on the full range of forestry services made available to other sectors as well as
the resources that flow into the forest sector. This needs afairly detailed and highly
institutionalised data base.

Some studies model cause-and-effect relationshipsin complex econometric analysis. This
approach has been used in order to assess the impact of trade liberalisation agreements on
environmental policy (OECD 2000). Relevant models are, for instance, the computable
genera equilibrium (CGE) and the comprehensive model for policy assessment (COMPASS).
The collection of adequate data is again at present the limiting point to such research.

Indicator frameworks. Following clearly specified criteria, aset of indicators can be used as a
reference base in order to monitor important linkages and trends. This approach has been
developed, for example, in order to assess the degree of integration of environmental concerns
into transport policy (OECD 1999). In the case of forestry linkages such indicators could, for
instance, assess the main factors of deforestation e.g. those due to agriculture, mining, forest
fires etc. One could aso evaluate positive impacts of public policies with indicators assessing
the main factors of success in sustainable forest management, biodiversity in improved

forestry practices, or in protecting reserved areas and national parks. The quality of the data
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base that is available or that can be assembled decides on the quality and the usefulness of the

findings.

Impact Studies: Policy Impacts affecting sustainable forest management and the forestry
sector can be evaluated by using impact study designs. Relevant issues are, for instance: To
what extent does an agricultural policy programme encourage respectively reduce the effects
of deforestation? Do wildlife management programmes significantly impede or promote
forest regeneration? What are the effects of policies on the privatisation of forest lands and
forest management with regard to sustainable forest uses and forestry practices. Possible
approaches of thiskind are quasi-experimental, cross sectional or longitudinal designs (Rossi
et al. 1988). The start for impact studiesis usually based on a hypothesis on what the
important linkages of a policy network are. It has to be confirmed or falsified during the

investigation.

Case studies are defined as “an empirical inquiry that investigates a contemporary
phenomenon within its real-life context (1); when the boundaries between phenomenon and
context are not clearly evident (2); and in which multiple sources of evidence are used (3)”
(Yin 1989: 23). Case study designs have been chosen in most of the policy analysis that has
been undertaken so far. They remain of importance considering the complexity in analysing
interference among different public policies and their combined effects on forest conservation
and forestry development. Case studies are appropriate in order to make evident and interpret
policy processes that relate, for instance, to changes of forest area, of varying outputs from
forestry goods and services, and of the impact of land-use systems on sustainable forest
management. Case studies are also useful in order to demonstrate the positive impacts on
policies focusing on rural development, public infrastructure and environmental protection
that result from the management of protection forests, maintaining biodiversity through forest
management systems close to nature, and from nature protection and park management.

The use of case studies allows gaining an empirical knowledge on the actually prevailing
policy framework and its positive and negative driving forces by using multiple sources of
evidence. Thisrefersto official documents and legidlative texts, available quantitative and
qualitative information from other sources, as well as to opinions and judgements of the
stakeholders directly and indirectly involved. A major aspect in using such adesign in policy
analysisis the challenge to compare and put into a common frame of interpretation findings
from different information sources with varying content and quality. The necessity to develop
weight factors for different kinds of data and observationsis probably the limiting point in
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using the results from case studies. Thisis particularly true if one wants to compare and
evaluate studies that refer to distinct socio-economic and ecological conditionsin order to

draw more general conclusions.

Expert panels offer an opportunity to policy makers, professionals and stakeholders to present
their views and use their experiences on what they consider as relevant policy linkages and
the likely effects which they may generate. Such panels can be organised in face to face
sessions with various participants or indirectly through written communication or e-mail
exchanges. Usually several rounds of exchange of opinions and statements are needed to have
sufficient time for summarising and comparing different views and for letting participants
find a consensus through communicative validation on what they think key issues and
possible conclusions (e.g. Hopple and Kuhlmann 1981, Linstone and Turoff 1975). As
compared to studies elaborated by a single researcher forthcoming results have a chance to be
more widely accepted in view of different opinions from a number of stakeholders. Thisisan
important aspect in circumstances where very different and controversial problem,
perceptions and concrete interests prevail. The critical point isto provide a meaningful
composition of apanel and to find competent staff for organising the sessions and interpreting
the findings. Expert panels require comparatively small inputs which is an advantage if only

limited resources and data are available.

Criteria for Comparison: In comparing the usefulness of various research designs one can
refer to criteria such as the necessary requirements to carry out a study, the significance and
informative value of the findings, and the resources respectively the costs of the undertaking
(Figure 7). Theaim isto find a custom-tailored solution that serves to answer the issues at
stake as precisaly as possible, that shows a good cost-benefit ratio, and that can be conducted

with the available resources and accessible data.

For the requirements one can state that quantitative studies need previous knowledge of the
type of relevant policy linkages and their likely effects as well as sufficient and confirmed
data. Findings are restricted to quantifiable policy linkages. Qualitative research designs do
not necessarily require an intensive previous knowledge on the nature and structure of the
policy context. Quantifiable information and the data are one element of the research. Expert
panels require less detailed knowledge of the empirical background of the investigation since
aconsiderable part of it comes forth during the research processitself. Thisis different with
case studies which need to be conducted by researchers that are familiar or can familiarise
themselves with the subject or field of investigation.
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Figure 7: Comparison of Research Designs

Requirements Sgnificance Costs
National Main linkages must be known Stronger for intra-sectoral High
Resource Main linkages with linkages, |ess differentiated for
Accounts institutionalised and documented  cross-sectoral linkages

sectors Impact of variables can be

Main linkages are quantifiable estimated

flows of resources, i.e. high data

quality needed

Expertise in systems of national

accounts
Econometric Main linkages must be known Complex linkages can be High
modelling Main linkages with studied

institutionalised and documented I mpact of variables can be

sectors estimated

Main linkages are quantifiable

flows of resources, i.e. high data

quality needed

Econometric expertise
Indicator Main linkages must be known Strong for monitoring afew High
framework Main linkages are quantifiablein  linkages over time

singleindicators, i.e. medium Estimation of the impact of

data quality single variables less precise

Expertise in measurement and then below

statistics
Impact study Main linkages must be known Strong for illustrating linkages  Medium

Both quantitative or qualitative  Estimation of the impact of

approaches are feasible, i.e. single variables less precise

flexible on data quality then above

Expertise in quantitative data

analysis and policy evaluation
Case study Main linkages must not be Strong for illustrating complex Medium

known and indirect cause-and-effect

Linkages can but don’'t have to relationships

be quantifiable, i.e. flexible on Estimation of the impact of

data quality single variables only roughly

Expertise in qualitative social

research

Field experience recommended
Expert panel Only experts as source of L ess subjectivity through Low

information needed
Expertise for selecting experts
and staff for administration of
panel needed

communicative validation
Estimation of the impact of
single variables only roughly

Source: Schmithuesen, et al. 2001
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With regard to significance and informative val ue case studies, expert panels and econometric
modelling are the explicit ones. They may provide valuable information on direct and indirect
policy linkages, afairly detailed picture of all of different factors at work, and of the various
actorsinvolved. Indicator frameworks and quantitative impact assessment are useful in order
toillustrate the influence of certain variables in the policy network and to monitor their
performance. Due to awidely spread faith in the significance of numbers studies that quantify
linkages are likely to have more attention from the public and within the circles of policy-
makers and analysts than qualitative research. However, one has to keep in mind that
quantitative investigations may risk to fail in presenting the overall context and the empirical
complexity of the whole web that usually results from cross-sector linkages. Considering the
significance of National Resource Accounts it appears that they are at least until present of
less informative value since their information tend to be limited to wood flows in the forest

and wood processing sectors.

Considering the required resources respectively the cost of various research designs one may
state that all of them need different kinds of expertise and that the costs will depend on many
factors and vary considerably. As agenera rule the costs of national resources accounts,
econometric modelling, and indicator frameworks will be rather on the high side whereas
impact and case studies or expert panelswill be in the medium or lower range. Comparing the
strengths and weaknesses of alternative approaches one should try to combine some of their
relative advantages and informative values. Investigations can start with case studies and lead
to quantitative impact analysis or to econometric modelling at alater stage. Qualitative studies
can provide recommendations for quantitative monitoring over longer periods of critical

effects that result from particularly relevant policy impacts.

4 Policy and Legal Frameworks

4.1 Multilevel Policy Framework
A substantial expansion of international law on environment and development has occurred

during the last twenty years. Agreements have been adopted to encourage countries to accept
commitments towards a more sustainable use of natural resources. This has enabled
governments to institutionalise world-wide and regional co-operation, and to establish

confidence-building processes (FAO 2002).

The commitments of international forest-related instruments have to be seen within the

context of multilevel policy frameworks (Figure 8). An increasing range of world-wide,
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continental and regional processesinvolving the UN aswell as multilateral and supranational
entities form at present the international system. International and supra-national agreements
and instruments reflect primarily global or continental concerns. Multi-level governance
versus simple structures of centralisation or decentralisation is discussed by Benz 1999. He
argues that policy-making in complex multi-level governance offers new opportunities to
develop more consistent solutions that satisfy different social groups and policy actors. Obser
1999 analyses the interdependence of international, national and local initiatives for

sustainable forest management.

Figure 8: Public Decision Making at International, National and Local Levels
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The issues at stake vary at different levels of the policy network (Figure 9). At the global
level free trade, environmental protection and biodiversity are dominant subjects. Forest-
related aspects are increased industrial uses through access to new areas, reduction of large-
scale deforestation, and maintenance of a minimum proportion of natural forests. At the
supra-national level major issues are structural changes in agriculture, and the protection of

environment and of water resources. Afforestation of marginal lands and criteria and
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indicators for sustainable forest development are of importance. At the national level,
emphasisis on forestry and wood processing as productive sectors of the economy, and on the
regulation of forest management practices. At local levels multiple forest uses providing
employment, protection and recreation are of immediate concern.

Figure 9: Forest Related Issues at International, National and Local Levels
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4.2 International Legal Instruments
International legal arrangements have to balance awide range of divergent interests of

governments. Thisis particularly true when dealing with forests and forestry, which involve
environmental protection problems at a global scale, and at the same time, issues of economic
and social development that are of considerable importance at national and local levels. They
have, at least in their initial stage, frequently the character of soft law, meaning that they are
general on purpose and provide opportunities for individual countries to determine their own
approach in choosing appropriate solutions to common problems. They |eave options with
regard to implementation, instead of formulating precise and binding commitments. Apart
from establishing legal certainty, international agreements have the role of providing working
tools flexible enough to accommodate competing interests, changing situations, and evolving
scientific and technical knowledge. Mechanisms facilitating a gradual adoption of

responsibilities, can thus produce concrete and implementabl e results on the long run.
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The development of international law on environment and natural resources utilisation is
characterised by the establishment of enabling mechanisms. They support countries with a
lower level of advancement in certain policy areas in order to agree step-by-step to the
adoption of new instruments and to facilitate compliance with legally binding commitments.
This has been the case, for instance, with the Montreal Protocol, where a special fund was set
up to finance projects addressing the reduction or phasing out of ozone depleting substances.
Another mechanism to alow for gradually increasing commitmentsis the use of subsidiary

instruments such as the Kyoto Protocol implementing the Climate Change Convention.

International Instruments Adopted Prior to UNCED: Some international instruments were
adopted prior to the Rio Conference in 1992 (Figure 10). A common feature is that they focus
on particular issues and problems and that most of them originated within specialised
agencies of the UN. They refer to specific aspects of protecting biodiversity such asthe
Convention on International Trade in Endangered Species (CITES), and the Ramsar
Convention which protects wetlands of international importance. Other agreements address
cultural and social issues needing attention on a world wide scale such as the UNESCO
Convention on the World Cultural and Natural Heritage and the ILO Convention concerning
Indigenous and Tribal People. The International Tropical Timber Agreement refers to trade
and forest resources utilisation and operates under the UN Trade and Devel opment

Conference.

CITESisintended to control or limit international trade on endangered species of wild fauna
and flora. With very cumbersome and sophisticated procedures, endangered species of trees
may fall under the regulations of this convention. Two problemswith CITES are it addresses
only those species that are endangered, and even then its approach is not comprehensive since
it only refers to import and export of such species. The Ramsar Convention imposes on
contracting parties the obligation to formulate and implement their planning so as to promote
the conservation and wise use of wetlands within their boundaries. The biological relation
between wetlands and forestry ecosystemsiswell known. And it is possible to think that by
protecting wetlands, some forestry ecosystems will also be protected. But for practical
purposes, thislink is only implicit, and there is nothing in this legal instrument that addresses

forestry issues directly.

The emphasis of the UNESCO Convention is on the protection of natural and cultural heritage
of outstanding universal value from the historical, aesthetic, ethnological, anthropological,
scientific, geological or natural point of view. Thisinstrument has a mechanism that enables
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the establishment of "recognised sites*, which may receive support under the convention. As
in the previous casg, it is possible to think that by protecting sites of universal value, the
international community may have the chance to protect some forest sites, but there is nothing
inthislegal instrument that addresses forestry issuesin particular. The ILO Convention
establishes the obligation for state organisations to develop jointly with interested peoples, a
co-ordinated and systematic action to protect the rights of indigenous peoples, and to ensure
their integrity. The ILO Convention contains provisions for the protection of land-use rights
of indigenous peoples as well astheir traditional knowledge base. Such protection isan
important action and an indispensable prerequisite for sustainable uses of forests owned by

indigenous communities.

Figure 10: International Instruments Adopted Prior to UNCED 1992

Convention on International Trade in Endangered Species of Wild Fauna and Flora,
CITES, 1973

Convention on Wetlands of International Importance, Especially as Waterfowl
Habitat, Ramsar Convention, 1971/1982/1987

Convention for the Protection of the World Cultural and Natural Heritage,
UNESCO, 1972

Convention Concerning Indigenous and Tribal Peoples in Independent Countries,
ILO, 1989

International Tropical Timber Agreement, 1983/1994

International Instruments Adopted during UNCED 1992: The 1992 UNCED Conference dealt
with the environment and devel opment from a global perspective and includes forests and
forestry (Figure 11). Three legally binding instruments (conventions) were agreed to during
UNCED. In addition the conference adopted two instruments specificaly related to forests that
are comprehensive by intention but not legally binding. Thereis at present a gap between the
non-binding legal instruments on forest protection and management and the formal
obligations from conventions with broader objectives. This situation makes it difficult to
trandate global objectives into consistent national policies on forests and to develop
international collaborative effortsin the forestry sector.

The Convention on Biological Diversity establishes as objectives. "the conservation of
biological diversity, the sustainable use of its components and the fair and equitable sharing
of the benefits arising out of the utilisation of genetic resources, including by appropriate

access to genetic resources and by appropriate transfer of relevant technologies, taking into
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account al rights over those resources and to technol ogies, and by appropriate funding”.
Many provisions can be found among the obligations of the Convention, that are of relevance
to forests, including: to develop national strategies, to undertake identification and monitoring
of components of biological diversity, to establish systems of protected areas, to facilitate
access to genetic resources, to provide access to technology and biotechnology, to protect the
knowledge of traditional and indigenous communities, and to provide financial resources for
developing countries. The fulfilment of these obligations isin many respects relevant to
forests and forestry. The Convention does not address forestry-related issues in terms required
by Chapter 11 and The Forest Principles. It does not take into account the multiple roles and
values of forests, and in particular their productive development potential as renewable

resources.

Figure 11: International Instruments Adopted at UNCED 1992

- Rio Declaration on Environment and Development

- Framework Convention on Climate Change
- Convention on Biological Diversity
- Convention to Combat Desertification

- The Forest Principles
- Agenda 21, Chapter 11: Combating Deforestation

The objective of the Framework Convention on Climate Change is "the stabilisation of
greenhouse gas concentrations in the atmosphere at alevel that would prevent dangerous
anthropogenic interference with the climate system". The Convention recognises the ecological
role of forests as carbon sinks. In implementing greenhouse gas reductions, countries are
encouraged to improve the conditions, either by increasing the amount of land under forest
cover, or at least by conserving existing forest areas. The Convention to Combat
Desertification puts emphasis on land uses, with special provisions for the problems of
African countries. It refersin particular to the protection of traditional knowledge, and to
trade practices that may cause desertification. Asin the case of other conventions, forests are
implicitly addressed by severa provisions of the Convention, but thereisno systematic

consideration of them.

The three conventions contain provisions that recognise the need of financial resourcesto
support activities under each convention. They emphasise the need to undertake research and
development in order to understand the processes that lead to the achievement of their various
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objectives. At several occasions they recognise the interaction between trade activities and

their objectives.

Chapter 11 of Agenda 21 and the Non-legally binding Statement of Principlesfor a Global
Consensus on Management, Conservation and Sustainable Development of all Types of
Forests (The Forest Principles) recognise the environmental, social and economic importance
of forests and forestry, and suggest dealing with them comprehensively. Both texts show, that
the weight given by the international community to forests has changed in qualitative and
quantitative terms. They reflect the political will to approach issuesin an integral manner
which recognises the many uses, as well as the multiple values associated with forests. The
principal limitation of Chapter 11 and the Forest Principlesis the lack of mechanismsto
address the problems. They mention frequently the need for additional financial resources and
technologies to support countriesin their efforts to implement the recommendations. But
there are no commitments to provide for financial transfers or to facilitate access to
appropriate technologies. International co-ordination is advocated, but itsimplementation is
left to the good will of governments and multilateral or bilateral agencies. There is a strong
emphasis on exchange of information on global or regional forest developments, but again,
adeguate mechanisms, such as a conference of the parties, are missing.

4.3 Policies at the Supranational Level
An interesting example for multiple policy impacts at a supranational level isthat of the

European Union (Cirelli and Schmithuesen 2000). It operates through Community Council
Regulations and Decisions which are to be implemented by the member states either as direct
EU regulations or by transfer into and adjustment of prevailing national policies and
regulations. The EU not having specific competenciesin forestry matters has nevertheless
adopted numerous measures in other policy domains that have immediate and largely positive
impacts on forests and forest management. Figure 12 shows relevant policy domains and
major impacts on forests and the forestry sector which result from them.
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Figure 12: EU Policies and Regulations with Important Forestry Impacts

Policy Domain Regulation Forest Related Impacts
Agriculture 1096/88 Setting aside of excess agricultural land.
2080/92 Support scheme for forestry measures in agriculture;

financial support to afforestation costs and maintenance;
Compensation of income |osses;
Investment aid improvement of woodlands;

National and regional multiannual programmes.

Rural Development  1257/99 Structural Fund with specific provisions on forestry;
Support for the maintenance and devel opment of
economic, ecological and social forest functions.
Funding of afforestation, harvesting and processing of
forest products
Establishment of forestry associations

Nature Conservation 92/43 Network of protected areas (Natura 2000).

Environment 3528/86 Forest Protection against atmospheric pollution;
Forest health report based on uniform inventories;
Support to field experiments and pilot projects.

2158/92 Reduction of forest fire outbreaks,
Funding of monitoring and information campaigns;
Classification of risk areas and preparation of forest fire
protection plans;
Funding of uniform reporting system.

Trade 867/90 Processing and marketing of forestry products,
68/89 Classification of roundwood;
66/404 Marketing of forest reproductive material.
Policy Links 15/12/98 Council Resolution on EU Forestry Strategy;

Sustainable forest management, subsidiarity;

Co-ordination of relevant EU policies.

Source: Cirelli and Schmithuesen 2000: 22 ff.
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The evolution of Community actions shows an increasing consideration in several policy
domains given to common action in the field of forestry. The complementary measures
require member States to take thisinto account in various ways, for example, by preparing
programmes to be funded, by adapting data collection procedures or adapting national policies
and regulations. An important aspect is the EU funding of forestry activitiesin order to
support the attainment of policy objectives related to agriculture, rural devel opment, nature

conservation and environmental protection.

Financial incentives are made available as structural measure or by specific regulations
supporting forestry measures in agriculture. An example of the latter was Council Regulation
(EEC) No 1096/88, which established a Community scheme to encourage the cessation of
farming by compensating farmers who set aside for aminimum of five years at least 20% of
land in order to reduce excess agricultural production. An additional grant was allowed if such
land was devoted to forestry production. Council Regulation (EEC) No 2080/92 establishes a
Community aid scheme for forestry measures in agriculture, covering both production and
protection-oriented projects. The scheme comprises contributions to cover part of
afforestation costs and maintenance costs during the first five years. Payments are made to
compensate income losses to farmers due to taking agricultural land out of production.
Investment aid for improvement of woodlandsis granted aswell. Member States must submit
national or regional multi-annual programmes which set out more specific conditions subject
to approval by the Community. Zonal afforestation plans, reflecting the diversity of

socioeconomic and ecological conditions of agricultural structures are accepted.

More recent policy measures of the Community’s “ Structural Funds’ for the period 2000-
2006, Council Regulation (EC) No 1257/1999 include specific provisions on silviculture. The
Regulation considers forestry as an integral part of rural development and provides support
for the maintenance and development of the economic, ecological and socia functions of
forests owned by private persons or municipalitiesin rural areas. Measures eligible for
funding include environmentally compatible afforestation and investments to improve the
value of forests or the harvesting and processing of forest products. New are financial
incentives for the establishment of associations of forest holders that help their members to
improve sustainable and efficient forest management. Financial contributions are made to
cover part of planting costs, maintenance costs for a period of up to five years, and to
compensate loss of income to farmers for a maximum period of twenty years.
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A significant contribution to the protection of forests biodiversity is Council Directive (EEC)
92/43 on the conservation of natural and semi-natural habitats and wild flora and fauna
(Habitat Directive). The objective of the Directive is the creation of a European network of

protected areas ("Natura 2000") to be progressively set up by the member countries.

A number of policy measures emanate from environmental policy measures. Council
Regulation (EEC) No 3528/86 on the protection of the Community's forests against
atmospheric pollution establishes a Community scheme to protect forests one of the objective
being the safeguard of the productive potential of agriculture. Member States are committed
to and may obtain financial support for preparing regular reports on forest health on the basis
of uniform inventories. The scheme aso supports field experiments and pilot projects. A
Committee on Forest Protection provides advice and assess the proposed measures presented

by member governments.

Important environmental policy measures refer to forest fire control. Council Regulation
(EEC) No 2158/92 on protection of the Community's forests against fires establishes a
funding scheme for regular monitoring and information campaigns based on yearly
programmes submitted to the Commission. Member States are obliged to classify their
territory according to the degree of forest-fire risk. In high and medium risk areas protection
plans to reduce fire risk respectively to combat outbreaking forest fires are to be prepared.

Funding is also available for a uniform system of monitoring and reporting.

Other EU regulations refer to common standards for the collection of forestry data and the
establishment of acommon forestry information and communication system covering the
existing situation of woodlands as well as developments in afforestation, and in harvesting,
processing and marketing of forest products. With regard to trade policy Community
regulations refer to processing and marketing of forestry products (Council Regulation EEC
No 867/90), to the classification of roundwood (Council Directive EEC No 68/89) and to the
marketing of forest reproductive material (Council Directive EEC 66/404).

With a Resolution of 15 December 1998 the Council of the European Communities has
adopted aforestry strategy for the European Union. The strategy is foremost a policy co-
ordinating instrument. It identifies as strategic elements sustainable forest management, the
principle of subsidiarity, the participation in international processes, and the need to improve
co-ordination within the Commission in policy areas relevant to the forest sector. It also
stresses the need to co-ordinated activities between the Commission and member States, and

to encourage participatory approaches involving more closely non-governmental
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organisations. The common strategy, however, does not constitute a substantive forest policy
framework to be applied in a uniform manner in the member States. The harmonisation of the
forest laws, for instance, is only required with respect to few issues, such as data collecting
procedures, classification of roundwood, reproductive materials, and fire protection

procedures.

4.4 Policy Networks
Networks. The term network is used for complex situations where many actors work together

without being submitted to a clearly determined hierarchy. It is the relationship between the
various actors involved that is of particular interest. With the words of Hanf and Scharpf
(1978: 12) “the term “network” merely denotes (...) that policy making includes alarge
number of public and private actors from different levels and functional areas of government
and society”. Typically political networks in a democratic societies show pluralist and neo-
corporate structures. Pluralist structures mean that many interest groups compete for influence
in public decision making. Neo-corporate structures refer to a situation with few influential
interest groups which negotiate compromises with public authorities and administrative

agencies.

Therole of states and governmentsis not only to be seen in direct interventions in society, but
increasingly as a mediator between different societal actors (Mayntz 1992). Network
management thus refers to any purposeful attempt to guide political interventions and to co-
ordinate decision-making processes among alarge number of private and public actors with
often controversia interests in different policy areas and at various levels of government.
Managing policy networksis adifficult and complex task which often requires mediation and

alternative conflict resolution techniques.

The understanding of networks is based on an insight into which policy objectives are
interconnected. Figure 13 shows as an example a combination of objectives addressing
sustainable use of natural resources and development of rural areas. It relates environmental
and natural resources development to the more specific policy goals of forest devel opment.
Network analysis examines the consequences which follow from existing links for political
steering processes. It refersto the relations between actors and stakeholders that are
concerned by and/or in a position to influence political decisions. Thisincludes, for instance,
governmental agencies, private firms, private and public associations, non-governmental

organisations, or key persons and personal leadership.
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Figure 13: Example of Policies Addressing of Natural Resources Development
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Relevant criteriafor assessing the effectiveness of policy networks that offer a co-ordinated
framework for natural resources development and sustainable forest management are the

following ones (Figure 14):

Consistency: requires the compatibility regulations with congtitutional values and democratic
rules, with public policies addressing land-use, economic development and environmental
protection, and in accordance with international commitments and multilateral agreements.

Comprehensiveness refers to the policy objectives with regard to forest protection and
forestry development, to different types of forest tenures, and to the rights and
responsibilities of various categories of forest owners.

Subsidiarity: relates to the role of forests as national, regional and local resources as well
asto the double role of forests as private production means that may be used according to
the decisions of land owners, and as resources that yield numerous benefits to the
community.

Applicability: refersto the policy framework as awhole and to the role of public
administrations. It depends on clearly established responsibilities and tasks, and to
appropriate forms of participation of forest owners and interest groups in regulating forest
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uses and management practices. Co-ordination of competencies among public entitiesis an
important aspect in evaluating the applicability of policies and regulations

Figure 14: Criteria for Assessing the Effectiveness of Policy Networks

Consistency

Comprehensiveness

Subsidiarity

Applicability

Compatibility with Constitutional Values and
Democratic Rules

Compatibility of Forest Policy with other Land
Management Policies

Accordance with International Commitments and
Multilateral Agreements

Policy Objectives
Forest Tenures
Rights and Responsibilities of Landowners

Multiple Role of Forest Resources

Private Use and Management Rights

Public Interest in Sustainable Forest M anagement
Regulations, Incentives and Support Measures

Framework and Co ordination Public Administrations
Responsibilities and Involvement of Land Owners
Participation of Stakeholders

Planning, Monitoring and Evaluation Procedures

Measures of Co-ordination: Co-ordination mechanisms and network management include

several possible approaches with different policy outputs and outcomes. The following

institutional aspects are relevant:

- Co-ordinated planning and consultation procedures;

- Inter-ministerial co-ordination mechanisms;

- Establishment of public forafor informal or formal exchanges between different

stakeholder groups,

- Establishment of effective co-ordination procedures among public administrations,

- Allocation of resources to governmental departments and units commensurate with
their responsibilities and cross-sector linkages,

In order to seize potentials and boundaries of co-ordination, it is helpful to use Scharpf ‘s

distinction between positive and negative co-ordination. In positive co-ordination actorstry to

optimise the utility of all activitiesto be envisaged. They evaluate the options and likely

commitments of all actors and parties involved and choose what they consider the optimal

solution to them. A prerequisite for positive co-ordination is that the participating actors share

aclear understanding of the advantages and disadvantages which may accrue to each party.

Actors that are bound to have to accept disadvantages should be compensated in order to keep
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them as partnersin alonger term co-operation. Multilateral co-ordination needs to be
institutionalised and has to provide a guarantee that the focus is on issues of common interest
that are to be negotiated. To maintain and develop the aready existing co-ordination and co-
operation patternsis of considerable interest since the creation of new policy networksis

usually quite costly.

Negative co-ordination on the other hand implies the reduction of the degree of inferences
from one agency with the competencies of other units. A comparatively frequent caseis
negative co-ordination on abilateral level with only two agencies or actors. It requires the
precision of the responsibilities and the terms of activities of the interfering actor by limiting
his sphere of intervention to his constitutional and/or administrative mandate. Negative co-
ordination is unlikely to promote new solutions but helps to clarify the competencies of
government and administration as consistent with the objectives and instruments of the

prevailing public policies.

Administrative co-ordination is complementary element to the establishment of organisational
structures. It cannot replace the formal distribution of competencies and resources among
governmental agencies. Co-ordination functions well if it generates additional benefits for at
least one of theinvolved partners. It is effective and smoothly operating if the maority of the
partners, be it within the administrations or in combination with external interest groups, can
rely on policy objectives and linkages with positive effects. However, one has to be aware of
the limits of inter-administrative co-ordination, especialy if important and largely
controversial interests shape the content of different public policies and if cross-sector
linkages have largely impeding or contradictory effects. Administrative co-ordination
procedures have limited potential and become easily inoperable if competencies and resources
are unequally distributed or if the redistribution of responsibilities and resourcesis at stake. In
such a situation political and/or hierarchical decisions on a higher level within government are
required. Decisions from outside will be more effective and enable the actorsinvolved to
develop amore rational and efficient way to co-ordinate various policy goals and policy
instruments (Scharpf 1993 20-22, 76, 89-91).

National Forest Programmes (NFP) are actually promoted as co-ordination and planning
instruments at the national and sub-national level. Their purpose is to reach the goal's of
sustainable forest devel opment use through a holistic approach different from previous sector
planning procedures. Within NFP, inter-sector approaches are seen as a necessary core
element (CSD 1997: 8§ 10). Thisreflects lessons learned from formerly developed policy and
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planning instruments, and in particular from the Tropical Forestry Action Plan (TFAP).
Experiences with such action plans at country level have shown that many actions failed to
halt, for instance, deforestation because the approach, and the objectives and instruments
concentrated too narrowly on forest sector policies only (Humphreys 1996: 44).

So far, knowledge and experiences on how to deal with cross-sector policy impacts within the
framework of National Forest Programmes s limited. Recommendations made by FAO
stipulate that such programmes need a multidisciplinary effort to become successful, that
professionalsin different fields and with different land use experiences should be associated
during their preparation, and that cross-sector linkages have to be taken into account (FAO
1996: 18, 34). Examples for national co-ordination mechanisms such as a high-level inter-
ministerial co-ordinating bodies are proposed (FAO 1996: 31-2). The importance is stressed
to develop effective administrative procedures, to elaborate awell structured, transparent and
accessible information and data base, and to establish procedural arrangements for a
continuing dialogue among stakeholders (FAO 1996: 47).

Interagency Co-ordination: A current is that sector responsibilities remain with the competent
government units but administrative procedures and regular meetings are institutionalised to
inform, negotiate and decide on cross-sector issues (Knoepfel 1995). An independent unit is
charged to organise, moderate and mediate the meetings. A second option isto bridge the
gaps between different administrations by implanting cells in other relevant departments. A
forestry cell, for instance, in aland use office will bein a position to explain and advocate the
rational of requirements for sustainable forestry development. If the new procedures prove
viable in the administrative environment, areview of the repartition of competencies and
responsibilities may be appropriate. As athird option is to handle specialised issuesin aless
downright manner, for example through filling vacancies with staff from other professional
backgrounds. Thisis arather informal but sometimes effective way to increase the knowledge

and understanding for the potential and requirements of cross-sector relations.

Role of Land Owners and Forest Users. Land owners and land users play akey role as actors
in natural resources management networks. In fact many of the related public policy
objectives aswell as positive and negative cross-sectoral impacts which result from them
influence strongly individual land management decisions and the behaviour of the users.
Impacts of different public policies on the behaviour of forest owners and users forms the
primary cause-effect relation (Knoepfel et al. 1997: 103). Impact means in this context not
only influences on identifiable actions but t also lack of influence in orienting or changing
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behaviours of the target addressees. Some behaviours are particularly important to observe
like forest clearing, timber harvesting, uses of non-wood products, utility of forest services,
management practices, and biodiversity conservation and nature protection. The key issueis
to determine what public policies mean exactly in a given context and to what extent they
exercise positive and negative impacts they have on land owners and users on forest owners,

and ultimately on the state of forests and natural resources management.

Figure 15 presents the corresponding framework. Focussing on an actor-centred approach the
behaviour of forest owners and forest usersis considered as a key determinant for evaluating
the impact of public policies on the state, use and management of forests. The particular
characteristics of the prevailing ecosystems determine to alarge extent the scope of action and
establish areciprocal relationship between the state of forests and land owners and users. The
state of the forest is also considerably influenced by natural processes and hazards. Socio-
economic factors that influence the actions of forest owners and users are indicated on the | eft
side of the figure. They are determined by social and cultural values, national and local
economies, desired good and services as economic outputs, and by public policies and their

effects and impacts. All of these factors are interwoven with each other.

Figure 15: Framework Explaining Behaviour of Forest Owners and Users
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Forest policy

Natural processes,

s

Forest owners | <-—=

N\

Forest users Forests
Other public
policies
Economy Other factors

Source: Schmithuesen, Bisang and Zimmermann 2001: 43

Policy Outcomes: Of interest in the present context are the outcomes of forest policy but also
of other public policies having impacts on the state and development of forests. How are
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environment and natural resources management influenced through the behaviour of forest
owners and users which are addressed by the objectives and instruments of the relevant public
policies? The answer to this question characterises in fact the actual net effects of a policy
network related to forests and forestry (Rossi and Freeman 1993: 214). Important effects to be
observed are, for instance, the size and distribution of forest land, the stand volumes

maintained, the variety of flora and fauna, and the sustainability of forestry practices.

Choice of Policy Instruments. A distinction isto be made between policy instruments related
to public regulation, market intervention, market facilitation, and to persuasion and
information (Merlo and Paveri 1997, Le Master 2002; Figure 16). The use of policy
instruments presently in a process of change, putting more emphasis on financial incentives,
persuasion and participatory procedures than on regulation. Labelling, for example, aimsto
influence the behaviour of timber customers by making the external costs of products more
transparent. Another trend isto seek voluntary agreements between land owners and the
public sector for the establishment of nature protection zones by compensating them for
income losses from alternative uses. As measures can be more effectively if implemented by
many stakeholders who understand and agree on them, procedural and persuasive instruments
are more widely used. Regional planning, the Local Agenda 21, and other participatory and

co-ordination mechanisms are important policy steering instruments in this context.

Shift from Regulation to Joint Management Responsibilities: A shift from state control to
legislation which favours new forms of joint management involving forest owners, the private
sector, non-governmental organisations and public authorities takes place at present.
Legidation sets aframe for defining the requirements and performance standards of the
parties concerned. It supports efforts to develop co-operative forms of decision-making and
contractual arrangements with third parties. Guidelines for best management practices,
procedures for mediation and the exchange of information become institutionalised. Public
authorities are increasingly involved in process-steering and in implementing more
comprehensive programmes of land management. Negotiated activities on a contractual basis
replace direct governmental intervention and require a more precise determination of targets,
outcomes and impacts of public policies.

With a shift to more collaborative policies informational and persuasive instruments gain
considerable weight. Monitoring and evaluation of concrete resultsin implementing a given
policy arerequired in order to ensure greater involvement of citizens and stake-holder groups
in policy decision making processes. Process steering and organisational instruments are of
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particular importance in order to provide for a more consistent policy framework. They

regul ate organisational structures and competencies of public administrations, as well as
communication between governmental services and non-governmental organisations. This
implies, for instance, the designation of lead agencies, the organisation of public hearings, and
environmental assessment and evaluation procedures. There is an increasing tendency to
separate more clearly the regulatory function of public administrations from their role as

managers of land and natural resources.

Figure 16: Classification of Policy Instruments

Regulative Instruments Property Rights
Status of Forest Lands
Resource Protection
Management Obligations
Land Owner Responsibilities
Planning/Programming

Market Intervention Public Land Management
Public Purchases
Public Insurance Programmes
Public Compensations
Public Incentives and Grants
Taxation Policies
Public Infrastructures

Market Facilitation Marketing Boards and Contractual
Arrangements
Prices and Tariffs
Management Agreements
Marketing of Environmental Goods and
Services

Persuasion/Information Public Education and Information
Dissemination
Extension, Advice and Technical Assistance
Information Gathering and Research

Source: Merlo and Paveri 1997; Le Master et al. 2002 (modified)

Financial Arrangements for Multiple Forestry Outputs: Sustainable uses of forests mean that
the rate of resource consumption and the environmental impacts which follow fromit are a
constitutive part of management decisions. The use of forests is not a mobilisation of
production inputs and consumption values without costs. Sustainable forestry practices
require re-investment or new investments to maintain and increase productivity and an
adjustment of use intensities to the available potential. This needs alegitimate basis for

arbitration between many economic and social interests.
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Public policies and regulations that favour an adequate transfer of resources, are instrumental
for generating a combination of private and public benefits and for devel oping the potential of
the rural space. They set frame-conditions for interactions between land owners, immediate
beneficiaries and public entities in accordance with the principle of subsidiarity. Rura
policies have to be concerned with multiple outputs and services from productive land
management and natural resources conservation requiring different sources of financing (Pratt
and Preston 1998). In addition to market proceeds, this may include contributions from user
groups, as well asincentives and compensations from different levels of the political
community. Such an approach leads to a sharing of financial commitments, whichis

consistent with the economic realities of multiple-use forest land management.
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Terms of Reference

Conceptual Paper on
Main Impacts of Public Policies on Forestry

1. Context

The influences of other sectoral policies on the development of the forestry sector
have been recognized for many years. One of the basic principles of the Tropical
Forests Action Programme in 1985, and later on, National Forest Programmes, was
a holistic and intersectoral approach. In other words, forests need to be considered in
the context of sustainable land management, environment and social stability. The
Forest Principles agreed upon at UNCED in 1992, called for intersectoral means of
dealing with pressures and demands imposed on forest ecosystems and resources
from influencing policies and factors outside the forest sector. Discussions on the
causes of deforestation and forest degradation in the context of the works of the
Intergovernmental Forum on Forests (IFF) and currently the United Nations Forum on
Forests (UNFF), have also referred to external influences.

Considering the increasing interest and awareness of the influences of external
policies on the development of the forestry sector, at the global, national or local
levels, and the lack of formal and systematic information on these policies or their
impacts and the need for increased intersectoral coordination, FAO Forestry
Department decided to include in its Medium Term Plan (2002-2007) the Major
Output “Strengthened cross-sectoral linkages between forestry policies and other
national policies”, with a view to:

* improving understanding among government institutions/staff and public of the
relationships and impacts of different sectoral policies,

» improving formulation/implementation of forestry policies and plans,

* improving institutional linkages/partnerships among related sectors,

» developing mechanisms to evaluate externalities/internalities of sectoral policies.

Major expected outputs of this effort are:

* production of a preliminary background paper in early 2001,

e preparation of country case studies in 2001,

» organization in 2002 of a seminar/workshop to discuss main findings and
conclusions of background paper and country case studies,

» production of a FAO Forestry Paper on the subject in 2003.

FAO Forestry Policy and Institutions Branch (FONP) has commissioned in 2000-01
the preparation of a background paper on Cross-sectoral Linkages in Forestry. At
the second meeting and working session of the (informal) Interdepartmental Task
Force on Cross-sectoral Linkages in Forestry, 24-25 May 2001, it was recommended
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to use findings and conclusions of the background paper to prepare a conceptual
paper that will better focus on main issues and impacts of external policies, and to
provide examples of these, drawing from FAO and other organizations or partners
information and experience. In addition, the Forestry Policy and Institutions Branch is
proposing to prepare in 2001, a limited number of country case studies. The purpose
of these case studies will be to focus on specific regional or local context like
mountain development, miombo forest, amazon forest or arid/semi-arid forest area.

The present consultancy is concerned with the preparation of a conceptual paper
that will focus on main impacts of public policies on forestry in the context of
sustainable rural development.

2. Mandate

Under the overall guidance of the Director of FAO Forestry Policy and Planning
Division, the supervision of the Chief of FAO Forestry Policy and Institutions Branch
and the technical monitoring of the Informal Interdepartmental Task Force on Cross-
sectoral Linkages in Forestry, the consultant will:

* prepare and submit a detailed outline of the conceptual paper at the beginning of
the consultancy;

* on the basis of the agreed upon detailed outline, submit draft chapters as they
become available in order to allow for a continuous technical monitoring dialogue;

« participate in and link with related discussions in the context of EFSOS;

« submit a final draft of a substantive report and subsequently a final report.

3. Profile of Author

Economist or Policy analyst with more than ten years of experience in policy analysis
and planning at national and sectoral levels, as well as in policy measures or
instruments for effective conservation and management of forest benefits towards
sustainable development.



