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FOREWGQRD

In 1985, our r=ading of the state of the world’s
tropical forests and the pace of deforestation forced
us to conclude that an ambitious global campaign in-
volving more funds and peoplc than any other en-
vironmental action plan ever launched was urgently
needed. Our shared sense of the best way to get such
an initiative off the ground was to scour and analyze
all the data ther available on tropical forests, to call
on international agencies and forestry and agricul-
ture experts from around the world to put these ana-
lyses into perspective, to search for successful
projects that might be worth emulating, and to de-
velop a budget for getting what we then called Trog-
ical Forasts: A Call for Action implemented at the
national level in ways that suited each participating
country’s development needs and natural resource
management challenges.

Five years later, the needs to control deforesta-
tion and to reclaini lost forestlands are greater than
ever, and the need to take a close, hard look at the
plan that has since evolved into The Tropical Forest-
ry Action Plan (TFAP) is pressing. Because of WRI's
role in launching the TFAP, we feel a particular
respensibility to assess its successes and failures, its
strengths and weaknesses, and to recommend how
the process might be improved and better utilized in
the future. faking Stock is such an assessment,

As Robert Winterbottom's analysis indicates, the
original plan was flawed in some respects. The rights
and needs of forest dwelling peoples were not
stressed in the original plan, for example, and it was
assumed that increasing funding for the forestry sec-
tor would solve problems whose roots reach deep
into economic and social policies made and ob-
served outside the forestry sector.

Some parts of the original plan have also been
misread or simply gone unread. Careful study of A
Call for Action must assuage any skeptic's doubts
that it is simplv about trees. Over and again, the im-
portance of sustainable agriculture to sustainable for-
estry is stressed, and increased attention to land use,
forest management for industries, fuelwood and
energy supplies, conservation of ecosystems, public
participation, and institution building form the basis
of the action plan.

More important, however, is the principal find-
ing of WRI’s analysis: the actual implementation of
the TFAP has not lived up to original plans and ex-

pectations. As Winterbottom observes, the plan
sprang from a widely shared belief that more effec-
tive programs in forest conservation and sustainable
management, policy reform both within and outside
the forestry sector, and improved land-use planning
and inter-sectoral coordination could help make
headway against uncontrolled deforestation and the
waste of tropical forest resources; but, many of the
institutions controlling the TFAP—FAO, donors, and
national governments—seem to have become preoc-
cupied with accelerating investment in the forestry
sector at the expense of the quality control and
direction needed to make the planning process and
the plan itself succeed.

Taking Stock details a number of urgently
needed steps for revitalizing the TFAr process so
that the potential inherent in the effort can be real-
ized. Looking to the future, the report stresses four
goals in particular. First, the TFAP planning process
must meet the needs and safeguard the livelihoods of
people who live in or depend on the forest. Second,
the plan should help ensure that the remaining zreas
of tropical forests are used in ways that contribute to
national deveiupment, encourage multiple uses of
forest lands, and protect biological diversity. Third,
the TFAP should mobilize the resources needed to
regenerate degraded tropical forest lands and pro-
mote sustainable land use around tropical forest
areas. Stabilizing land degradation and promoting
sustainable development patterns that relieve pres-
sure on remaining natural forests are especially high
priorities. Fourth, the TFAP should help stimulate
needed policy reforms both in tropical countries and
in development assistance institutions,

Taking Stock is a systematic attempt to call at-
tention to «aws in the TFAP and lapses in its im-
plementation and to weigh both against the plan’s
intended goals, its true potential, and the progress
made so far in spite of set-backs and failings. Signifi-
cantly, its conclusions were reached through a par-
ticipatory process that was itself influenced by five
years of experience with the TFAP. If the recommen-
dations are taken with that same spirit, the odds are
good that this tremendously important initiative can
be put right in the 1990s—the decade in which the
fate of tropical forests and their inhabitants could be
sealed.

The research and preparation of the report was
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1. INTRODUCTION

This assessment of the Tropical Forestry Action
Plan (TFAP) reflects WRI's growing concern that the
Plan will not, as it is currently being im~'emented,
be able to meet many of its intended objectives. Five
years after the TFAP was first proposed, important
questions need answers. Is the Plan making reason-
able progress toward its original goals?! Is the Flan
helping to conserve tropica! forests and promote
wiser use of forest lands and a better life for people
who depend directly on tropical forests?? Will fur-
ther support for TFAP’s implementation promote
sustainable development, policy reforms, and the
other actions needed to address deforestation’s root
causes? Will increased development assistance for
forestry fully capture the long-term development
benefits of tropical forests?

Taking Stock seeks to answer these questions. It
reflects many months of research and analysis at
WRI on the Plan’s accomplishments and the short-
comings encountered in implementing the TFAP.
The analysis draws upon the discussions of the
twice-yearly meetings of the TFAP Forestry Advisors
Group and a number of status reports and interim as-
sessmenis prepared by WRI, FAO, and various aid
agencies.? It also builds npcn the conclusions and
recommendations of several workshops organized
by WRI and others to review the Plan’s progress, and
on critiques by such organizations as the World
Rainforest Movement, Friends of the Earth, and
World Wildlife Fund (U.S.).4 The analysis also
reflects the information and insights that WRI has
gained in working directly on country-level TFAPs
with governments, aid agencies, other international
and national nongovernmental organizations
(NGOs), and with local communities involved in
planning and managing forest lands in Africa, Asia.
and Latin America.5

Even with the benefit of workshops, other
reports, and experience to draw on, for many rea-
sons it is hard to pass judgment on TFAP's record.
First, at least three levels of action are involved: pro-
motion of international consultation and coordina-
tion of the donor agencies; mobilization of support
for a country-level development planning process;
and stimulation of investment and other actions at
the national level to implement TFAPs. Second, the
TFAP planning process has been under way for less
than five years. Third, governments and donors have

tended to count all development assistance for for-
estry in the last fev- years as funding of the TFAP,
even if it doesn’t fit into the TFAP framework.
Fourth, the Plan is a moving target insofar as its con-
ceptual framework, guidelines, and implementation
procedures have evolved considerably since 1985.
And, finally, different clements and actions pro-
posed in the Plan have been emphasized in different
countries, o there is no clear-cut template to use to
mensure progress.
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Different elements and
actions proposed in the
Plan have been empha-
sized in different coun-
tries, so there is no clear-
cut template to use to
measure progress.

The difficulty of working with and around these
obstacles will not be lost on the primary audiences
for this report—the national governments, FAO, the
aid agencies, and the Forestry Advisors Group that
are together managing or influencing the Plan’s im-
plementation and the NGOs and international or-
ganizations that are monitoring the TFAP process
and the TFAP’s impact and effectiveness.

Despite these difficulties and the incomplete na-
ture of this assessment, the inescapable conclusion
of this paper is that the TFAP effort is in need of a re-
commitment to the plan's basic principles and goals,
a new institutional framework, more systematic
monitoring, and a more open and accountable man-
agement structure. Moreover, Tuking Stock, to-
gether with various other critiques and assessments
of the TFAP, underlines the urgent need to make the
TFAP planning process more participatory and to
iocus it on the identification of strategies for the sus-
tainable development and conservation cf forest
lands. Significant progress in implementing these
reforms should be a precondition for further funding
of development assistance projects identified in the
TFAP planning process.



il. TFAP—A PROPOSED RESPONSE TO THE
DEFORESTATION CRISIS

The TFAP grew out of a desire to respond mcre
effectively to the accelerating loss of tropical forests.
The most recent data, however, indicate that this
goai is still far from being achieved. Some 16 to 20
million hectares of tropical forest are being lost
every year, compared to an estimated 11 million
hectares a year in 1980.7 In short, the crisis of tropi-
cal deforestation is deepening.8 Considering how
complex the causes of deforestation are, it is not sur-
prising that progress in controlling net forest losses
has faltered over the past few years, but the serious-
ness of current trends in deforestation is an impor-
tant point of departure for any analysis of the TFAP,

BACKGROUND ON THE DEVELOPMENT
OF THE TFAP

For more than a decade, beginning in the early
1970s, the international community of foresters and
environmentalists had become increasingly con-
cerned about the rapid destruction of tropical forests
and increasingly frustrated at their inability to con-
trol tropical deforestation. In a succession of inter-
national meetings, statements on the magnitude of
deforestation and its likely consequences grew more
strident as the analysis of the causes became more
emotive and complex.

In 1983, the Committee on Forest Development
in the Tropics (CFDT)? charged FAO with preparing
an “‘Action Programme’’ to identify the priority
problems and corresponding proposals for action.
This initiative was principally driven by the commit-
tee’s concern that development assistance for forest-
ry was stagnating even though the need for such
assistance was increasing. Despite the urgency of de-
veloping such an action program, by the end of
1984, it was unclear to many observers if or when
such a program would be completed by FAO.

Beginning in May 1984, another effort began in
parallel. The World Resources Institute convened a
meeting of some 75 leaders of science, government,
industry, and citizen’s groups from 20 countries to
discuss ‘‘The Global Possible: Resources, Develop-
ment and the New Century.’’ The conference pro-
duced an “‘agenda for action’’ on such pressing
topics as population stabiliracion, poverty allevia-
tion, the conservation of biological diversity, agri-
cultural development, and the contro! of tropical

deforestation. In the case of tropical forestry, a num-
ber of goals and suggested priority actions were
outlined.

As a follow-up to the Global Possible Confer-
ence, WRI organized an International Task Force to
further develop a program for “‘arresting and ulti-
mately reversing the destruction of tropical
forests."”'1¢ This Task Force began work in December
1984 and released their draft report in June 1985,
The Task Force report, ‘‘Tropical Forests: A Call for
Action’’ was finalized and published in October
1985.

This ‘*Call for Action’’ was developed with the
support of private foundations and a number of de-
velopment assistance agencies, including the World
Bank, the Canadian International Development
Agency, the U.S. Agency for International Develop-
ment (USAID), the Netherlands Development Coop-
eration, and the United Nations Development
Programme. FAO was invited to take part in the Task
Force, but declined.

Coincidentally, spurred on by the work of the
WRI Task Force, the FAO convened an informal ex-
pert meeting in March 1985 to review proposed
action programs in five main areas related to the de-
velopment and rational utilization of tropical forests.
These proposals were endorsed in June, 1985 by the
CFDT. In October 1985, FAO formally released the
Tropical Forestry Action Plan (TFAP), with a view
towards ‘‘the harmonizing and strengthening of the
much-needed cooperation in tropical forestry."

These two ‘‘roots’’ of the TFAP came together
in July 1987, when FAO, the World Bank, UNDP,
WRI, and the Rockefeller Foundation convened a
high-level meeting on tropical forests at the Bellagio
Conference Center in Italy. This meeting was
primarily aimed at building political awareness of
the need for more effective action and accelerated
investment to control tropical deforestation. At Bel-
lagio, a new, summary version of the TFAP was pre-
sented. This version drew on both FAO'’s 1985 Plan
and WRI's *'Call for Action,’’ modified to a degree
by the early criticisms of both reports. The revised
TFAP booklet noted the need to “‘avoid the costly
mistakes of massive development projects’’ and to
“plan and coordinate projects to avoid wasting or
destroying forest resources or jeopardizing forest
conservation areas.’’ It also pointed to the threat



posed by deforestation to indigenous people. These
changes aside, the basic objectives and approach of
the “‘new’’ TFAP remained much the same: to over-
come the perceived lack of political, financial, and
institutional support for combatting deforestation
through a *‘common framework for action.”’1!

The ““Statement”’ of the Bellagio meeting noted
the economic and environmental costs of deforesta-
tion, as well as its causes. According to the report,
more attention was needed in the TFAP’s implemen-
tation to quantifying the costs of inaction, incor-
porating recommendations for action into national
development plans, promoting community partici-
pation, eacouraging the private sector, initiating
policy reform within both national governments and
aid agencies, protecting forest ecosystems, integrat-
ing forestry into broader land-use concerns,
strengthening research, monitoring tropical defor-
estation, and coordinating international action. (See
Appendix on the History of the Development of the
TFAP.)

while WRI and others saw
the TFAP as a vehicle to
launch a broadly-based

causes of deforestation.

FAO and various aid agen-
cies viewed the TFAP pri-
marily as a mechanisin to
harmonize development
assistance in forestry,

program to address the root
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As indicated in the foregoing, very brief history
of the development of the TFAP, a range of agencies
and organizations were involved in the conception
of the plan. Grassroots development organizations
and communities living in the tropical forests, how-
ever, were not well represented in the early stages of
the development of the global TFAP framework.
Furthermore, although the principal ‘‘founders’’ of
the TFAP joined together at the 1987 Bellagio meet-
ing to encourage the adoption of the TFAP as a plan-
ning framework, different expectations of the TFAP
persisted. FAO and various aid agencies viewed the
TFAP primarily as a mechanism o harmonize de-
velopment assistance in forestry, while WRI and
others saw the TFAP as a vehicle to launch a
broadly-based program to address the root causes of
deforestation.

TFAP’s PRINCIPAL THEMES AND
ANTICIPATED BENEFITS

Careful scrutiny of the TFAP makes it clear that
the plan has indeed provided a broad framework for
addressing the challenges and needs related to the
conservation and development of tropical forests.
Over the past five years, the TFAP planning frame-
work has maintained a focus on five inter-related
areas:

1. Forestry in Land Use. Activities aimed at the in-
terface of forestry and agriculture and at more
rational land use through community forestry,
integrated watershed management and desertifi-
cation control, and land assessments and forest
resource inventories. To include planting of
multi-purpose trees on farms, to help combat
declining soil fertility and shortages of poles,
fuelwood and other forest products.

2. Forest-based Industrial Development. Activiries
aimed at promoting appropriate forest-based
industries—among them, small-scate “cottage”’
enterprises and other forest-based income-
generating activities in rural areas, as well as in-
dustrial plantations and the expansion of forest
products exports.

3. Fuelwood and Energy. Activities aimed at
restoring a balance between fuelwood supply
and demand, by increasing production and
reducing demand of wood fuels; also, included
programs to develop wood-based energy
systems,

4. Conservation of Tropical Forest Ecosystems.
Activities aimed at conserving, managing, and
using forests’ genetic resources, including pro-
tected areas management and the management
of forests for sustainable production.

5. [Institution Building. Activities aimed at remov-
ing the institutional constraints to conserving
tropical forests and using them wisely, including
support for training, research, cxtension; great-
er institutional support to NGOs and the busi-
ness community; the strengthening of public
forestry agencies; and the revision of laws an
policies to better integrate forestry into natioral
planning.12

A lock back at the original plan also shows that
the anticipated benefits of the TFAP were as broad as
the plan’s scope of action. Implementation of the



TFAP was expected ¢o *‘contribute decisively to im-
proving life in developing countries.’’*3 Ben-fits
were to include:

* more jobs, income, and a stimulus to rural de-
velopment, as well as increased flows to
products and services from sustainably managed
forests;

* improved food security, agricultural productiv-
ity, and land use;

* more dependable sources of fuelwood;

® increased exports of forest products, with more
value added locally;

® increased local community involvement in local
forest management; and

® increased protection of wilderness, wildlife, and
the genetic diversity of forests. '

LIMITATIONS OF THE TFAP GLOBAL
FRAMEWORK

As broad-based as these goals and expected
benefits were, they were to be achieved mainly,
though not exclusively, by increasing development
assistance to the forestry sector. The idea was that
boosting investment, technical assistance, and sup-
port for forestry would brighten the prospects for
information collection, prograr . development, coor-
dination among sectors, increased political support,
and forestry's enhanced contribution to national
development.

While the five theme areas of the TFAP may not
address all of the major causes of tropical deforesta-
tion, progress in each of these areas is crucial to suc-
cess in controlling deforestation and in promoting
the sustainable development of tropical forests. (See
Appendix on Underlying Causes of Deforestation.)
Also, unlike the FAO's version of the TFAP, the WRI
Task Force report underlined the importance of
stimulating changes in the agricultural sector as well
as in the forestry sector. The ‘‘Call for Action’’ re-
port recommended that at least 30 percent of the
proposed 5-year investment of $8 billion be agricul-
ture-related so as to provide farmers and landless
people with alternatives to the destruction of forests
and woodlands.'s Nonetheless, the TFAP has limited
itself largely to assistance in the forestry sector.

A related question of degree is how far from
conventional approaches to development assistance
the new initiatives would go. Although the Task
Force report confirmed the need to work with exist-

ing 2id agencies and national governments, the *‘Call
for Action” did signal the need for significant depar-
tures from a ‘‘business as usual’’ approach to de-
velopment assistance. Increased investment was to
be linked to policy reform, and priorities shifted so
as to give more attention to forest conservation,
agroforestry, and other neglected areas. The Task
Force also cited the need for the full participation of
local communities, NGOs, and other groups that had
not been suffic ently involved in development plan-
ning and project implementation in the past.
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It was a mistake to view
the TFAP as primarily a

- technical planning exer-
cise within the forestry
sector when, in fact, 2 new
poiitical planning process
was needed to analyze
trade-offs and to balance
conflicting demands on
forest lands.

Neither the FAO’s TFAP nor the WRI Task Force
report were sufficiently clear, however, about the
need for new institutional mechanistas to implement
such a broadly based and participatory development
strategy. In retrospect, it was a mistake to view the
TFAP as primarily a technical planning exercise
within the forestry sector when, in fact, a new polit-
ical planning process was needed to analyze trade-
offs and to balance conflicting demands on forest
lands.

For example, both plans apparently assumed
that there would be few conflicts between local and
national interests in an accelerated program of de-
velopment assistance in fores:ry, and that the contri-
bution of the foresiry sector to the national eccno-
my and to a country’s export earnings could be
expanded while simultaneously protecting the liveli-
hoods and meeting the necds of forest-dependent
local communities. Increased production of wood
products and intensified forest management was also
assumed to be compatible with safeguarding a coun-
try’s biological resources and maintaining the en-
vironmental secvices of tropical forests. A tendency
to overlook or minimize the significance of such
trade-offs has made it difficult to achieve the full
range of the TFAP’s anticipated benefits.



li. ORGANIZATION OF THE TFAP PLANNING PROCESS

GUIDELINES AND PROCEDURES FOR
THE TFAP

The key to any assessment of the TFAP is an un-
derstanding of both what is intended to happen and
what actually happens in-country as part of the na-
tional level TFAP planning process. (See Figure 1.)
The process is initiated or sanctioned by z formal re-
quest to the FAO or a prospective donor agency
from the interested rational government. Once the
official request has been received, the TFAP Coor-
dinating Unit of FAO!S takes the lead in advising aid
agencies that may want to provide core funding for

the sector review or otherwise support its prepara-
tion and implementation.

Next, an ‘‘issues paper”’ is prepared to highlight
the major obstacles to developing the forestry sec-
tor. Typically, the issues paper is based on informa-
tion available in FAO and aid agency files, and on
data provided by the host-country government. The
issues paper is reviewed by the government and then
used as a bacis for preparing terms cf reference for
the sector review mission and its individual team
members. The issues papers and terms of reference
for sector reviews are generally treated as internal,
working documents by the aid agencies and the na-

Figure 1. FAO's Process for Preparing a National Forestry Action Plan

Preparatory Fbhase

® Request to FAO from national government
* Identitication of lead donor agency

*® Preliminary mission of international team leader to
country to work with naticnal team leader

¢ International and national tea:n leaders prepare Issues
Paper on basis of existing information

¢ Government reviews draft Issues Paper; Issues Paper cir-
culated as widely as possible

¢ Issues Paper finalized and circulated to all parties
involved

¢ Identification of sectors of intervention; terms of refer-
ence for consultants identified, securing participation of
NGOs & local people in process; program and schedule
for mission

¢ National counterpart consultants and other participating
donor agenciss confirmed

¢ Seminar or workshop (type I roundtable) organized to
bring together all interested national partners

Execution Pbase

¢ Donor-sponsored consultants carry out field missions

¢ Principal conclusions presented for discussion with
government

* Preparation of draft mission report and submitted to
government

* Draft report circulated within governmeut and par-
ticipating agencies; revisions made based on comments
received

¢ Report finalized 2nd adopted by government

® National roundtable (type II) to obtain political involve-
ment and support from all parties

(Note: type Il roundtable may come before finalization
of draft report, with provisions for incorporating the
seminar’s comments into finz1 report)

® International roundtable (type III) govetnment and par-
ticipating donors discuss effective implementation of the
National Forestry Action Plan

Follow Up Pbase

* Follow up project identification and preparation mis-
sions by FAO or by participating donor agencies; assist
government in preparing more detailed project
proposals

® Project appraisal, funding and implementation

® Periodic review with FAQ/TFAP secretariat to review
progress of implementation

(Source: Annex 2 **Basic Checklist and Schedule of Activities for the Preparation and Execution of TFAP Sector Review Mis-
sion”’ from: Guidelines for Implementation of the TFAP at Country Level, YAD 1989)



tional government. Only rarely are they formally
adopted or circulated beyond the circle of specialists
participating in the review mission.

A “type I'’ roundtable meeting is sometimes or-
ganized by the government before the sector review
mission is recruited and fielded. At such a meeting,
representatives of government agencies and other
organizations that may have helped prepare the na-
tional TFAP discuss the steps needed. Once the sec-
tor review mission has been completed and a nation-
al TFAP drafted, 4 “‘type II”’ roundtable meeting is
generally held at which technical staff and agency
representatives go over the draft sector reviews and
national action plans.!?

The reports are then finalized, distributed to do-
nor agencies, and formally presented to a *‘type 111"
roundtable meeting convened to coordinate funding
for the National Action Plan. In tieory, after this
third meeting, investment commit.nents are then
confirmed in discussions between the donor agen-
cies and the national governments, and other actions
are taken to implement the TFAP. In all, preparing
and executing a TFAP mission takes about 18 months
from the time of the initial request to completion.!8

PARTICIPATING AGENCIES AND
ORGANIZATIONS

The principal institutions most directly respon-
sible for the implementation of the TFAP have been
the two inter-governmental bodies which oversee
FAO'’s Forestry Department, namely the Committee
on Forest Development in the Tropics (CFDT) and
the Committee on Forestry (COFO).!® The FAO For-
estry Department itself (including the FAO/TFAP
Coordinating Unit), other UN agencies (UNDP,
UNEP, UNESCO, UNSO, WFP, ILO), and representa-
tives of multilateral and bilateral aid agencies have
been directly involved as *‘participating agencies”’ in
the planning and implementation of the TFAP. Gov-
ernments of donor countiies have been represented
most often by the chief forestry advisor of their de-
velopment assistance agencies. Developing country
governments have been involved primarily through
the national Forestry Departments (which, in most
cases, involves the Ministry of Agriculture), as well
as through other government agencies (such as the
Ministry of Planning and/or Finance) that negotiate
development assistance.

The FAO has been charged by its statutory bod-
ies (CFDT and COFO) with the overall coordination
of the implementation of the TFAP. In most country-
level TFAP planning exercises,2° a designated donor
agency takes the lead in funding and organizing a
forestry sector review mission and related follow-up

activities, in concert with the FAO and the host
country government agencies. According to the FAO
guidelines for implementing the TFAP, ‘‘the Host
Government would arrange for the involvement of
national NGOs and the private sector." 2!

THE TFAP FORESTRY ADVISORS
GROUP

Over the past five years, an unofficial ‘‘Forestry
Advisors Group’' has met every six months to pro-
mote information sharing and collaboration among
the various aid agencies, national government
agencies, and other organizations involved in im-
plementing the TFAP. The nine regular meetings of
the Advisors Group held since November 1985 have
provided a forum for planning and organizing the
national sector review missions, going over the
results of such missions, and coordinating follow-up.
The Advisors Group meetings have aiso provided a
significant opportunity for dialogue between TFAP’s
funding agencies and a number of NGOs with an in-
terest in the TFAP .22

The Advisors Group meetings have emerged as
the single most important forum for shaping the
scope and procedures of national TFAP planning ex-
ercises. The ‘‘general terms of reference’’ for TFAP
missions were outlined at the first Advisors meeting
in November 1985 and progressively expanded on
the basis of discussions in the Advisors Group meet-
ings to include more explicit guidance to mission
team leaders.?3 As the need for more systematic
monitoring of the TFAP has been recognized, the
Advisors Group has played an important role in
stimulating the FAO Coordinating Unit to develop
indicators for assessing the results of the TFAP and
to organize a review of these results.

Despite its crucial role, the Advisors Group has
come up against serious impediments. It has no in-
stitutionz! stature or authority to insure compliance
with the TFAP guidelines or to otherwise influence

" TFAP planning at the national level.24 Also, as the

number of countries participating in the TFAP has
increased, and as the range of issues related to TFAP
implementation has multiplied, the Advisors Group’s
meeting agenda has become so crowded that there is
seldom enough time to fully debate or resolve key is-
sues. Most agenda items relate to the implementation
and coordination of TFAP country-level exercises
and to various funding issues or other bottlenecks of
direct concern to the aid agencies. Only occasionally
has the Advisors Group had enough time to wrestle
with the full implications of some of the conceptual
or structural problems with the TFAP's framework
and approach.



IV. RESULTS OF TFAP IMPLEMENTATION

PARTICIPATION CF NATIONAL
GOVERNMENTS

The intent of the TFAP from the beginning has
been that the plan would be implemented at the
national level through the preparation of national
TFAPs. In 1986, FAO reported that more than 25
countries were involved in one stage or another of
the planning process. Since then, the number of
countries participating has steadily grown. (See Fig-
ure 2.)

Figure 2.

Number of Countries Participating in TFAP

1986-1989
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1986 1987 1988 1989
1986 1987 1988 1989
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[ ] ongoing Fsr 5019 38 42
gg@g Complete FSR 6 5 13 12

B Rounduable 111 0 0 1 9

TOTALS 20 46 60 74

As of March 1399, seventy countries that to-
~=ther possess rough!ly 60 percent of the world's re-
ma..ing tropical forests have completed or started to
prepare national action pians for the forestry sec-
tor.?> Not all countries, however, are following

FAO's guidelines for preparing national TFAPs. Many
of the Asian countries are developing a *‘Forestry
Master Plan™ (FMP), based on guidelines developed
by the Asian Development Bank. The planning pro-
cess for FMPs places comparatively more emphasis
on quantitative analysis of the projected supply and
demand of forest products and generally incor-
porates a longer-term, more detailed analysis of
development prospects in the forestry sector.
Straying from the guidelines for national TFAP
preparation is not the only way that countries have
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As of March 1990, seventy
countries that together
possess roughly 60 percent
of the world’s remaining
tropica! forests have com-
pleted or started to pre-
pare national action plans
for the forestry sector.

modified or “‘adapted’’ the proposed TFAP planning
process. As indicated in Table 1, many countries
have jumped from an issues paper (prepared in most
cases by FAO or a lead donor agency) directly to a
sector review and type Il roundtable meeting. Only
eight countries organized an in-country type I
roundtable meeting to discuss the organization of
the sector review missions, the major problems to be
addressed, and other issues early in the TFAP plan-
ning process.

In a number of countries, the TFAP planning
process has clearly lost momentum. Of the 27 coun-
tries that had initiated TFAPs as of 1986-87, only
eight have formally adopted their plans and subse-
quently presented them to potential donors. In the
Dominican Republic, Panama, Guyana, Fiji, Malay-
sia, and Sierra Leone, the TFAP forestry sector re-
view and draft national plan were prepared, but
have languished for months without being formally
adopted by the national government and presented
to a donors roundtable meeting; consequently, fund-



ing for these national plans has not yet been mobi-
lized and the proposed actions haven't been imple-
mented. In Cuba, Mauritania, Mali, and Nicaragua,
the planning process has been stalled in recent years
or has made only slight progress. In Kenya and pos-
sibly in Ethiopia, it appears that the TFAP planning
process will be repeated so as to improve on the
TFAP prepared several years ago.

Only rarely have NGOs
played an important role
in prepariog the national
TFAPs and influencing the
outcome of the planning
process.
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AID AGENCY SUPPORT OF THE TFAP

Among most donor agencies, response to the
TFAP (at least in terms of financial commitments)
has been relatively strong. Since 1985, more than 40
aid agencies, which together account for virtually all
of the official development assistance provided to
the forestry sector, have collaborated to support the
organization of more than 50 country-level forestry
sector reviews (See Table 2). Typically, these sector
reviews involve teams of a dozen or more technical
experts and several person-years of consultants and
other technical assistance and logistical support val-
ued at over $700,000 per country.

FAO and UNDP have most often been the lead
agencies for the national sector review missions, but
several sector reviews or related TFAP missions have
also been led by the World Bank, CIDA, the Nether-
lands, and France, and the AsDB has coordinated the
preparation of a series of FMPs. FINNIDA, ODA,
SIDA, GTZ, and USAID have also provided leader-
ship for TFAP missions. Participation in the TFAP by
the IDB and the AfDB, as well as such bilaterals as
JICA, NORAD, and Switzerland, however, has been
relatively modest. In a number of countries, only
one or two aid agencies have been recruited to assist
in the planning exercise. Seven TFAPs have been
prepared by national teams of experts, with very lit-
tle assistance from FAO or other aid agencies.

NGO AND COMMUNITY
PARTICIPATION

NGOs—presumably a good vehicle to achieve
popular participation in the TFAP planning process—

10

have been consulted in a number of national plan-
ning exercises. However, only rarely have they
played an important role in preparing the national
TFAPs and influencing the outcome of the planning
process.?6 Of the 25 countries for which WRI has
reasonably good infermatior. .rom NGOs, only seven
held meetings for NGOs to voice their views, and six
of these roundtables were organized at thz initiative
of the NGOs. (See Tables 1 and 3.) Few NGOs were
involved early in the review of issues papers and
terms of references for national TFAPs. In ten to
twelve countries, NGOs were invited to participate
in TFAP roundtable meetings and seminars or asked
to comment on TFAP reports. NGOs (both local and
international NGOs) played a substantial role in the
preparation of TFAP reports in only seven or eight
countries.

A comprehensive survey of NGOs and their
capabilitics was prepared in seven countries, includ-
ing three surveys conducted at the initiative of the
NGO community. In at least seven countries sur-
veyed by WRI, there was minimal or no involvement
of local, national, or international NGOs. In five to
six countries, NGOs submitted project proposals as
part of the action plans; but, in general, they lacked
the technical support needed to participate fully. In
the few countries where NGOs have received some
assistance to make it easier for them to participate in
the formulation of national TFAPs, the support has
most often been provided by international NGOs, of-
ten using resources provided by a donor agency par-
ticipating in the TFAP exercise.

Such international NGOs as IUCN, WWF, IIED,
TNC, CI, and WRI have provided technical support
directly to sector review missions or otherwise
played a significant role in TFAP planning exercises
in Cameroon, Mali, Tanzania, Zaire, Bolivia, Costa
Rica, Ecuador, Guatemala, Papua New Guinea, and
Laos. Their involvement has helped to increase the
attention given to conservation, policy reform, land
use, and inter-sectoral linkages. More direct partici-
pation of local NGOs and the people they represent
is essential, however, to better articulate the rights
and interests of forest dwellers and other groups
omitted from the planning process.

PROPOSED INVESTMENT AND FUNDING
OF NATIONAL TFAPs

Although data on the agencies participating in
TFAP exercises is readily available from the FAO, in-
formation on proposed and aciual investments in the
TFAP is much harder to obtain. A review of eleven
national TFAPs for which detailed information is
available indicate that investment levels of about
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Tablel. Status of Selected National Forestry Action Plans as of May 1990!

National Sector National Internat’l

Request Issues Roundtable NGO Review Draft Roundtable Final Roundtable Lead
Country to FAO Paper (type I) Workshop Completed Plan (type II) Plan (type III) Agency
Argentina 4/87 o 11/88 9/89 11/88 National
Belize 11/87 1/88 o 6/88 1989 ODA
Bolivia 10/86 9/87 * 4/88 10/88 1/89 5/89 7/89 UNDP/FAO
Burkina Faso 1/87 9/89 - 9/89 GTZ/CILSS
Cameroon 6/86 9/86 o 5/87 5/87 1/88 6/88 5/89 UNDP/FAO
Colombia 3/87 * 10/87 o 1/88 4/89 6/89 Netherlands
Congo 4/87 4/89 UNDP/FAO
Costa Rica 8/87 ? * 9&11/89 + 32/90 11/89 5/90 Netherlands
Cote d’Ivoire 7/86 6/87 o 9/86 2/87 12/88 FAO/WBCP
Dominican Rep. 5/86 11/86 * 4/89 + 9/87 1/88 4/88 UNDP/FAO
Ecuador 10/87 * * 1988/89 + 2/90 2/90 National
Fiji o 12/88 10/88 10/88 UNDP/FAO
Ghana * o 4/86 1/87 o FAO/WBCP
Guinea 6/86 10/86 o 8/86 5/88 3/89 * o France
Guyana 7187 o 11/88 1/89 CIDA
Honduras o 4/87 1/88 National
Indeonesia 9/87 o o 5/90 5/90 National
Jamaica 6/88 9/89 11/89 3/90 5/90 UNDP/FAO
Kenya 6/86 o 10/86 3/87 World Bank
Laos 1987 9/89 * UNDP/FAO
Malaysia 6/86 1/87 o 5/88 7/88 National
Mali 1987 11/87 9/38 + France
Mauritania 9/86 UNDP/FAO
Nepal 1/86 4/88 12/88 5/88 AsDB
Nicaragua 10/87 SIDA
Panama 6/86 6/87 6/88 6/88 6/88 UNDP/FAO
Papua New Guinea 11/88 o 5/89 9/89 4/90 World Bank
Peru 5/86 9/86 1987 5/87 1987 3/88 2/89 CIDA
Philippines o 7/89 AsDB
Sierra Leone 3/89 o * 7/89 8/89 3/90 5/90 UNDP/FAO
Somalia 2/89 * UNDP/FAO
Sudan 1985 4/86 World Bank
Tanzania 2/87 12/88 8/89 + 2/89 3/89 4 & 8/89 9/89 12/89 FINNIDA
Zaire 10/87 4/88 + 10/89 2/90 5/90 CIDA
KEY:

completed—but date uncertzin
o this activity was not carried out
+ this activity was an NGO initiative

1. Compiled from FAO/TFAP Coordinating Unit, ‘' TFAP Update” Nos. 1-16 and TFAP Forestry Advisors Group
Meetings Summary Reports, 1985-1989.



Table 2. Participation of Development Assistance Agencies in National TFAPS!

Participating and Participating and
Country Lead Agency Interested Aid Agencies Couantry Lead Agency Interested Aid Agencies
Argentina National CIDA, FAO, IDB, JAPAN, Halitl UNDP/FAO CIDA, FAO, France,
UNDP UNDP, USAID, WB
Belize ODA CIDA, FAOQ, USAID Hondaras National CIDA, EEC, FAQ, FINNIDA
Bhutan AsDB/DANIDA  FAO, ODA, Switzerland, FRG, lialy, Japan, ODA,
UNDP. WEP. WB Spain, Switerland, Nether-
’ ! lands, UNDP, USAID
Bolivia UNDP/FAO Belgium, FRG, IDB, ODA, Indonesia  National AsDB, CIDA, FAO,
Spain, Switzerland, A F FRG
Netherlands, UNDP FINNIDA, France, FRG,
’ Japan, ODA, Netherlands,
Burkina FRG/CILSS (?) CIDA, EEC, FAO, France, UNDP, USAID, WB
Faso FRG, Switzerland, Nether-
lands, UNDP Jasmaica UNDP/FAO CIDA, ODA, UNEP
Laos UNDP/FAO AsDB, Australia, EEC,
Burundi ? FAO, WB France, SIDA, WB
. .
Cameroon UNDP/FAO AfDB, CIDA, EEC, France, Lesotho UNDP/FAO AfDB, EEC, IFAD, ODA,
FRG, ] pan, ODA, WB,
SIDA, USAID
WFP
Colombia Netherlands CIDA, FAO, France, FRG, Madagascar  UNDP/FAO :cﬂr?fx; dFr?Jgiel,DFRUGS‘Siw&B
IDB, Spain, UNDP, VB ’ P I
Congo UNDP/FAO AfDB, EEC, FAO, France, Malaysia  National AsDB, SLDI;‘I; F\;‘Vg’ France,
FRG, WB Japan, '
Costa Rica  Netherlands FAO, IDB, Italy, Japan, Mali France AfDB, CIDA, FEC’ FAO,
FRG, Switzerland, Nether-
ODA, Switzerland, UNDP, ]
USAID lands, UNDP, UNEP,
USAID, WE. WFP
S.‘;:‘:)lr . FAG/WBCP g}%’}; ffj;cc' UNDP, Mauritania UNDP/FAO AfDB, France, DANIDA,
! EEC, Italy, Netherlands,
Cuba National FAO, UNDP, USSR UNEPr, UNSO, USAID, WB
Dominican UNDP/FAO CIDA, FRG, IDB, Israel, Mexico FAO FINNIDA, FRG, IDB, ODA,
Republic USAID Spain, UNDP, USAID, WB
Ecuador FAO Italy, FRG, Netherlai:s, Nepal AsDB/FINNIDA IDRC, CIDA, FAO, EEC,
ODA, Switzerland, UNDP JAPAN, NORAD, ODA,
Switzerland, Netherlands,
Equatorial FAO/WB EEC, France UNDP, USAID, WB
Guinea
Ethiopla ~ WB/UNDP/FAO AfDB, CIDA, FINNIDA, Nicaragua &%‘gﬁi‘gﬂb gllxlv)xci&ORAD’ UNDP,
France, Italy, SIDA, Swit-
zerland, WFP Pakistan AsDB CIDA, FAO, FRG, ILO,
NORAD, Netherlands,
Fiji UNDP/FAO AsDP, Australia, EEC, ODA, Switzerland, UNDP,
FRG, IDB, Japan, New USAID. WB
Zealand, ODA ’
Gabon France ? Panama UNDP/FAO IDB, Japan, ODA
Papua New WB AsDB, Australia, FAO,
Ghana FAO/WBCP CIDA, ODA Guinea FRG, Japan, New Zealand,
Guatemala USAID FRG, Netherlands, UNDP UNDP
Guinea France CIDA, FAOQ, FRG, EEC, Peru CIDA FAO, France, FRG, IDB,
ODA, UNDP, USAID Japan, Spain, Switzerland,
Guyana CIDA FAO, FRG/KEW, IDB, Netherlands, UNDP,

ODA, UNDP

UNEP, USAID, WFP

1. From FAO, ““Donor Participation List,"” November 25, 1989. Note: only Includes countries which are preparing a nation-
al TFAP; only lists official multilateral and bilateral development assistance agencies (see explanation of abbreviations/
acronyms at the end of the list).
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Table 2. Continued

Participating and Participating and
Country Lead Agency Interested Aid Agencies Country Lead Agency Interested Aid Agencies
Philippines AsDB/FINNIDA  CIDA, FRG, Italy, Japan, Thailand UNDP/FINNIDA AfDB, DANIDA, EEC,

Netherlands, UNDP, FAOQ, FRG, Japan, Nether-

USAID lands, NORAD, ODA,
Senegal UNDP/FAO CIDA, EEC, France, FRG, SIDA, Switzerland, UNDP,

Japan, Netherlands, USAID WB

EC, F , FRG, WB

Sierra UNDP/FAO FRG, ODA Togo UNDP/FAO EEC, France
Leone Venezuela FAO IDB, Nether'ands, UNDP
Somalia UNDP/FAO AfDB, EEC, FINNIDA, Viet Nam UNDP/FAO SIDA, Switzerland, USSR,

FRG, ltaly, ODA, UNSO, WB

WwB Zaire CIDA AfDB, FAO, France, FRG,
Sudan wB FINNIDA EEC, UNDP, WB

Suriname FAO Netherlands

Zimbabwe WB AfDB, CIDA, FRG, ODA,

Tanzania FINNIDA AfDB, DANIDA, FEC, USAID, WB

FAO, FRG, Japan, Nether- CARICOM FAO/ODA CARICOM DB, CIDA, EEC,

lands, NORAD, ODA, USAID, USDA

SIDA, Switzerland, UNDP,

WB
KEY:
Acronym  Agency

Acronym  Agency
AfDB African Development Bank
AsDB Asian Development Bank NORAD Government of Norway, Ministry of
CDC Commonwealth Development Corporation Development Cooperation
CIDA Canadian International Development Agency ODA U.K. Overseas Development Agency
DANIDA  Danish International Development Agency SIDA Swedish International Development Agency
EEC European Development Fund/European UNDPF United Nations Development Programme
Economic Community UNEP United Nations Environment Programme

FAO U.N. Food and Agriculture Organization UNSO United Nations Sudano-Sahelian Office
FINNIDA  Finnish International Development Agency (New York)
FRG Federal Republic of Germany USAID U.S. Agency for International Development
IDB InterAmerican Development Bank USDA U.S. Department of Agriculture
IDRC International Development Research Centre USSR Soviet Union
IFAD International Fund for Agricultural WB World Bank

Development

WFP World Food Program (U.N.)

U.S.$28 million per country per year are being pro-
posed. (See Table 4.) If all seventy countries now
preparing and implementing national TFAPs require
the same amount on average, nearly U.S.$2 billion
will be needed—roughly double the current levels of
development assistance in the forestry sector.

Forestry in land use and forest industries to-
gether account for more than half the proposed in-
vestment in 12 national TFAPs that have recently
been completed, while forest conservation and fuel-
wood programs only amount to 20 percent of the
total investment. However, these global averages ob-
scure comparatively larger shares earmarked for for-
est conservation or land use in a number of
countries.

Overall, funding commitments in the forestry
sector have at least doubled over the past five years,
from some $500 million annually to more than §1
billion a year in official development assistance in
the TFAP’s five general areas. (See Table 5.) Over the
past year or two, the World Bank has committed it-
self to tripling investment in forestry, and the UK
Overseas Development Administration pledged 100
million pounds over three years to the TFAP. The
Federal Republic of Germany (via the KfW Bank and
GTZ) has also sharply increased the amount of lend-
ing and assistance earmarked for forestry, and fund-
ing by USAID of forestry projects increased from $50
million in 1988 to $72 million in 1989,

How does this support break down among the
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Table 3. Summary of NGO/Local Community Participation in TFAP Activities in Selected Countries

Extent of NGO/ AFRICA ASIA LATIN AMERICA
community participation BF CAM CI GFAMAL SEN SL TAN ZAl FIJ IND MYA NFP PNG PHI BEL BOL COL COS DR ECU HON NIC PAN PER
1. TFAP exercise includes survey of 1 1 1 12 | 12 12 12 1
NGOs S|{S|O0O]JO|S|0)]0|VG|G 0 M|lojo 011G G| O
2. NGOs consulted in przliminary
stage 0fojojojojecjols|s|olo|lo|(M|[s|Mlols MiIG|S|IMIO0O|G|G]|o
3. NGOs sub. .itted reports for 1
TFAP 00| O OfM|{M|S]Oo]|oO M 0 GIM|O]|S|{G]|oO S
4. NGOs reviewed TFAP draft
reports M 0|0 010 (S|SIM|[o]|o|s|M MM | GIM|S|S S| G
5. NGO comments incorporated into
final drafts 0| o0 01 M|{G 0 SIM S M
6. NGOs attended TFAP seminars/
workshops SIMjoOo|O0O]|S |0 |M]|S { SIMIMIM|G M GIG|G!S|S|M S| G
7. NGOs presenzed papers at I
seminars MIO]|oO 0|0 MJ101}O0 M| O G 0 0 S
8. Local NGO members of nat’l TFAP
mission or steering committee 0]l]0 0] O0 O[O M |[M]JO|oO Mo [MJo[G!S|G|S|Glo|lGg|s |M
9. Technical support provided to local 1
NGOs for participation in TFAP 0|0]O0¢}O 0| 0 |VG 010 S 0 S| G S |10
10. NGOs submitted project profiles
for funding consideration 01010 0 0 S S S 0 G| S S
11. Plans identify NGOs in project
implementation M| o S 0 [VG G S S VG| G M S S
12. Projects to give technical assistance
to NGOs M| 0O | M 0| G 0 G U 0
13. NGOs involved represent conserva-
tion issues B M|SJ]Oo|IMiGlofSs|S|s]|s|cgi{s|{s|Gc|s]sl|g S|IGI{M|[G|M|S|G]|G
14. NGOs involved represent rural d -
velopment issues G|S|OoO|G|G!lo VG| G SIMIMIS|IOoOIM|IM|Ss|G|G|Glo]|ls | M|«
15. International NGOs involved in pre- | 1 1
paratory/mission/follow-up stage M, G M| M G| G M| O G|[O0O}oO GJ]O0 ]G M
KEY: G = none/no, M = minimal/very limited, § = modest/some, G = good/yes, VG = very good, shaded blank = insufficient information.

1 = NGO initiated, 2 = goverment/donor supported.
COUNTRIES COVERED ABOVE:

AFRICA ASIA LATIN AMERICA
Burkina Faso Senegal Fiji Nepal Belize Ecuador
Cameroon Sierra Leone Indonesia Papua New Guinea Bolivia Honduras
Cote d’Ivoire Tanzania Malaysia Philippines Colombia Nicaragua
Ghana Zaire Costa Rica Panama

Mali Dominican Republic Peru




Table 4. Assignment of National Priorities by TFAP Theme!

Forestry Fuelwood Total
in Land and Forest Conservation Annual

Proposed Use Encrgy Industrics of Ecosystems Institutions Investment?
Annual US$m/ US$m/ US$m/ US$m/ US$m/ US$m/
Investments: annum % annum % annum % annum % annum % annum
AFRICA
Cameroon 6.3 23% 0.88 3% 7.4 27% 23 9% 10.3 38% 27
Ghana3 14 27% 2.4 44 0 0 1.6 29 5.5
Tanzania 14.7 41 0.96 3 9.4 24 6.7 18 5.4 14 37
LATIN AMERICA & CARIBBEAN
Bolivia 5.9 26.5 1.9 8.5 7 31 2.9 13 4.6 21 223
Colombia 20 44 1 3 4 9 8.9 19 11.5 25 45.5
Dominican

Republic? 1.5 28 25 46 .24 4 1.4 22 5.6
Honduras 17 50 3.2 9 1 3 .88 2.5 12.2 35 34.3
Jamaica 3 48 0.4 4 1.8 17 1.9 18 1.3 13 10.
Panama 3 22 0.35 3 7.5 55 2.3 17 0.52 4 13.7
Peru 14.5 29 5.3 10 16 32 5 9 9.8 19 50.6
ASIA
Nepal3 27.8 49 17.8 31 5.7 10 5.7 10 57
Papua New

Guinea 0.9 4 0 0 3.8 17 16 72 1.5 6.6 22.2
Total Proposed
Investment 118 14 80.6 53 65.8 331.3
Percent of total
(average for 12
countries) 36% 4% 24% 16% 20% 100%
NOTES:

(1) The figures refer only to proposed (not confirmed) investment, as outlined in the currently available documentation for na-
tional TFAPs. Also, note that investment in one program area may have direct and indirect impacts on investment in several
other areas and that the absorptive capacity and funding requirements often differ in each program area; that the absorptive
capacity and funding requirements often differ in each, a small investment in one area may address the major needs, while an-
other program area may absorb large amounts for infrastructure.

(2) Figures represent estimated annual level of needed investment; derived from review of total investment proposed over differ-
ent planning periods (generally five years).

(3) In this case, investment for “Fuelwood and Energy’’ programs was not separated, but included in the Forestry and Land Use
program. For overall analysis, joint proposed investments are calculated into Forestry and Land Use figures.

(4) Total for proposed annual investment in TFAP programs, in 12 countries.

various action prog.ams of the TFAP? Because assis-

tance programmed within the TFAP framework
crosses over sectoral lines, it is difficult and even

misleading to attempt to distinguish amounts allo-
cated to various sub-sectors. However, FAQO's analy-
sis of official development assistance in 1983 for the
TFAP indicated that investment in forest industries
accounted for the largest share (32 percent) of the
total, followed by “*forestry and land use’’ (23 per-
cent) and *‘institutions’’ (20 percent) (See Table 5).
Forest ecosystems conservation received less than 9
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percent of the total, and to date fuelwood programs
have received only half of the arount indicated in
the estimated investment requirements for the global
TFAP.?7 Predictably, development banks preferred
to fund industrial forestry projects, while the bilater-
al aid agencies have provided the most support for
land-use and institution-building projects. The
Netherlands also has pledged to substantially in-
crease its assistance for forestry and for land-use and
wood-energy programs.

Sketchy data indicate that nationzl TFAPs are



Table 5. Distribution of Official Development Assistance by TFAP Fields of Action in 1988

Fields of Donor Countries Development Banks UN Agencies Total

Action US$million % US$million % US$million % US$million %
Forestry in

Land Use 150 27.4% 13.9 6.5% 50 26.6% 213.9 22.6%
Forest-based

Industries 92.6 17 146.4 68.9 63.8 33.9 302.8 32
Fuelwood and

Energy 97.9 17.5 12,9 6.1 47.2 25.1 158 16.7
Conservation 50.3 9.2 20 9.4 13.2 7 83.5 8.8
Institutions 155.5 28.5 19.4 9.1 13.8 7.4 188.7 19.9
Subtotals 631.7* 100% 212.6 100% 188 100% 1,032.3* 100%

*Includes undetermined US$85.4 million, 13.5% of total, from Federal Republic of Germany

(Source: FAO, 1989, *‘Review of International Cooperation in Tropical Forestry'’)

receiving differing levels of funding. At the high end
is Nepal, which has received 65 percent of what it
asked for. At the other extreme are Peru, Colombia,
Panama, and Argentina, which received only a small
proportion (less than 10 percent) of the total funding
outlined in their TFAP investment plan. Low levels
of actual funding of proposed TFAPs usually does
not reflect a lack of donor coordination so much as
political factors affecting the flow of development
assistance, or donor dissatisfaction with weakly de-
veloped TFAP strategies and poorly documented na-
tional plans. For such countries as Peru and Came-
roon, donors also had reservations about the
national TFAP proposals for expanding industrial
forestry activities.

ATTEFNTION TO POLICY AND
INST:TUTIONAL REFORMS

Although the FAO, national governments, and
others have emphasized the extent of funding pro-
posed and mobilized through the TFAP planning
process, institutional and policy reforms within and
outside of the forestry sector have 2lso becn a part of
the proposed actions in national TFAPs.28 (Sve Tabiz
6.)

Given the composition of the sector review mis-
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sions and the predominant role of the FAO Forestry
Department and national forestry agencies in the
TFAP country-level exercises, it is not surprising that
most of the proposed reforms are related to the reor-
ganization of the forestry administration. However,
the revision of national forest policy, reforms in for-
estry concession management systems and related
fiscal policies,?® and improved incentives for tree-
planting have also been proposed in some national
TFAPs. The TFAP for Sierra Leone emphasizes in-
stitutional reorganization and restructuring, aimed at
improving extension activities, consolidating train-
ing programs, and incrcasing the effectiveness of the
Wildlife Conservation Unit. The TFAPs for Jamaica,
Cameroon, and a number of other countries noted
the need to clarify conflicting mandates and to im-
prove information exchange among the various
agencies involved in forest land managen.ent. The
TFAP for Papua New Guinea recommends creating a
new institution to formulate and apply policy,
reconcile conflicts, and administer forest resources.
A number of national TFAPs also recommend
improved institutional mechanisms for inter-sectoral
coordination and land-use planning and changes in
land tenure laws. Nepal's Forestry Master Plan is
linked to the country’s National Conservation Strate-
gy. The TFAP exercise in Colombia was reportedly
““an unprecedented cxercise in multisectoral plan-
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Table 6. Proposed TFAP Institutional and Policy Reforms from Selected Countries

AFRICA

Cameroon

Ghana

Tanzania

ASIA

Papua New
Guinea

Nepal

Witbin Forestry Sector

Outside Foresiry Sector

Development of Forestry Master Plan to be incorporated
into National Developiment Plan. Inscitutional reforms call
for creating a Ministry of Forestry, a National Wood Of-
fice, Socio-economic study and Planning Unit within the
Forestry Administration, a national forestry school, forest-
ry extension training centers, community forestry depart-
ment, and strengthening of national forestry institute.
Other reforms call for revision of forest industry licensing
procedures; improved incentives for planting multipur-
pose tree farms; and support to local management of com-
munity forest lands.

Institutional reforms include: charging the Ministry of
Lands and Natural Resources to formulate a national forest
policy; incorporation of the Forestry Commission into
MLNR. Revision of timber concessionary system to include
reorganization of forest lands into concessionary units
(minimum size = 10,000 ha); increasing forest revenues
from increased (4X) concessionary fees, and taxing of fuel-
wood and charcoal; granting of tree user rights to farmers
and communities; improvement of bush burning regula-
tions at local level.

Reforms to the Forest Ordinance to incorporate peoples
neceds, integration of various land use activities, establish-
ment of alternative institutions (¢.g. village forest reserves,
silvopastoral areas), and establishment of mirimum stan-
dards for forest management. Other recommendations in-
clude: restructuring of forest administration; establish-
ment of a Forest Industry Board; increased royalty fees for
plantation and non-plantation wood harvesting; and stric-
ter enforcem =nt of revenue collection.

Recommendations include: need to emphasize
multiple use management of protected areas
within context of regional development plans.

Recommendation for initiating a long term
effort to control population growth, and con-
sultation with Wildlife Department in all de-
velopment projects with major land use
impacts.

Recommendations include: drafting of a com-
prehensive Land Tenure Act; amending the
Land Ordinance to facilitate popular participa-
tion and address tenure problems; energy sec-
tor reforms; establishment of a Wildlife Plan-
ning Unit to formulate policies and
management plans.

Virtually a complete overhaul of forestry policy and insti-
tutions is proposed, including: development of a new Tor-
estry Act; creation of national and regional forestry boards
as well as a new Forest Service; preparation of policy
statement concerning sustained yield management; review
of forest revenue and forest industry policies; declaration
of a World Heritage Site.

Devolution of government control of forest lands, target-
ing local women's groups, with increased incentives for
private leasehold and farm forestry; reorientation of For-
est Department toward advisory and extension role; lifting
and relaxing of restrictions on trade, marketing, and im-
ports of forest products; raising the limit on private land-
holdings in forest production.
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Proposes creation of a Landowner Center
directed by a board comprising government,
NGO, educational institutions and landowner
representation. The Center is to promote land-
owner awareness, skills development, and par-
ticipation in land use planning. Development
of a national conscrvation strategy.

Establishment of an inter-ministry authority to
coordinate decision-making among sectors
that utilize natural resources. Comprehensive
analysis and reforms of land use legislation;
creation of environmental legislation within
the National Conservation Strategy. Proposes
strategy for pasture and livestock management
to integrate the National Agriculture Plan with
the Forestry Master Plan.



Table 6. Continued

LATIN AMERICA

Bolivia

Colombia

Dominican

Republic

Honduras

Panama

Peru

Within Forestry Sector

Outside Forestry Sector

Establishment of planning bodies within regional forestry
departments under national coordinating unit (CDF); ex-
pansion and ccnsolidation of natural areas, especially in
colonization zones; creation of subsidies for rural poor to
carry out agroforestry, community forestry and non-
timber (goma & castafa) extractive activities.

Reform timber concessions, permit issuance, and sawmill
regulations; issue credit incentives to attract private sector
investment in plantation forestry; and installation of com-
mercial grading and quality control for sawnwood
production.

Complete restructuring of government institutions and
policies of the forestry sector; consolidation of public
agencies (both inside and outside the forestry sector) into
a national coordinating body. Radical reforms of national
forestry departmen: (DGF) responsibilities and operating
proceJures in line with “‘new forest policy.”

Institutional reform, debt-restructuring, and budget re-
allocations within national forestry agencies, with decen-
tralized control; privatization of public forestry corpora-
tions; classification of public forest lands into areas of
forest patrimony lands (with inalicnable rights), integrated
management units and timber concessions; devolution of
forest concessionary system; establishment of contracts
with local communities to develop forest resources; estab-
lishment of fiscal incentives for industrial forest
plantations.

Regulations are proposed for laws governing the use of
forest, soil conservation and water resources including:
management plan requirements; extended concessionary
agreements defined by rotation length; reforestation subsi-
dies; issuing public bonds for industrial expansion into
selected areas of natural forest.

Decentralization of forestry department into regional
units, supported by a central office (DGFF) with increased
political status, in charge of national coordination. Pro-
posed reforms of timber concessions regarding access and
length of contracts defined by rotation length to double
national timber harvest. Expansion of nation:l system of
Conservation Units, promoting nature tourism as principal
€conomic activity.
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Support for land use planning in areas desig-
nated for colonization schemes (by producing
a national map of forest cover and land use, to
be monitored by a Geographic Information
System).

Proposes development of a Renewable Natural
Resources Code; recommends a planning and
action program for promoting wood-based
energy. Also, a number of measures are sug-
gested for enhancing environmental educa-
tion, both formal and non-formal.

Reform national income accounting to reflect
economic growth and social welfare benefits
derived from environmental services and non-
timber forest resources. Development of a na-
tional watershed management plan.

Creation of ‘‘Permanent Commission for the
Protection of Natural Resources and the En-
vironment'’ among key government agencies.

Energy sector recommendations for dendro-
energy (wood gasification) plants to generate
electricity in rural areas. Creation of environ-
mental education program for public school
system. New laws and corresponding instiiu-
tional reforms include: a national system of
protected areas (parks and reserves); wildlife
regulations; and creation of a technical com-
mission on natural resources.

Natioral environmental education program
(both formal and non-formal), focusing on ru-
ral areas. In the Amazon region, the Plan calls
for: establishment of *‘agroforestry scttle-
ments’’ for shifting cultivators to relieve pres-
sures on Amazonian forests; and petroleum
substitution with wood energy from industrial
waste,



ning, successfully opening a dialogue between a
number of sectors which had not previously been
considered in forest resource planning.’’3° The
Jamaica TFAP highlights the need to implement a na-
tional land use strategy and to resolve land-tenure
problems. The Jamaican Plan also recommends that
environmental impact statements be required before
any major changes in land use can be made. The
Tanzanian TFAP was developed in part ‘‘as an instru-
ment for improving inter-agency coordination and
policy integration as well as serving to organize
donor-funded activities.’’3! In the Dominican Repub-
lic, the TFAP planning process helped to catalyze the
development of a *‘tree tenure’’ certificate to confer
ownership and harvesting rights to tree planters.

In the preliminary workshops and discussions
with NGOs involved in Ecuador’s TFAP exercise, the
legal framework and policies that invite deforesta-
tion, the influence of agricultural and energy-devel-
opment policies on forests, and the need for more
attention to the needs of indigenous peoples were
raised as important issues. But these concerns are
not reflected in the official TFAP reports prepared to
date. (See appendix on Ecuador TFAP.)

At least a few national TFAPs call high produc-
tion goals into question. The TFAP for Papua New
Guinea recommends reducing industrial wood-
production targets in view of the difficulty that the
forestry administration has had managing current
levels of logging and timber extraction. The TFAP
planning process in Zaire also raised questions about
government policy on the rapid expansion of indus-
trial wood production and recommended a lower
and more realistic production target. In Sierra
Leone's TFAP, a relatively low level of logging by
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the Forestry Industries Sierra Leone Ltd. was recom-
mended until the data from a proposed forest inven-
tory are available to help determine the level of a
sustainable annual cut; a revised and more realistic
scale of timber royalties is also to be introduced
there.

Clearly, a number of pre-
liminary attempts have
been mmade to address
policy and institutional
issues in national TFAPs.
But a great deal of scope
remains for further analy-
sis and more ambitious
proposals.
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Clearly, a number of preliminary attempts have
been made to address policy and institutional issues
in national TFAPs. But a great deal of scope remains
for further analysis and more ambitious proposals
aimed at policy reforms and other actions essential
to controlling deforestation and promoting the sus-
tainable development of forest land.3? More could be
done to insure that needed policy reforms are seri-
ously reviewed as a part of all national TFAPs. And
the actual enactment of such reforms needs to be en-
couraged and progress in these areas closely moni-
tored during the implementation of natiznal TFAPs.



V. ASSESSMENT CF THE SUCCESS OF THE TFAP

These various measures and indicators of the
results of national TFAPs are revealing, but alone
they tell only part of the story. Also needed is a com-
parison of the basic goals and principles of the plan
to its results. Ideally, such an evaluation should take
account of the success of both the planning process
and the plan’s anticipated benefits and long-term
impacts.

BASIC GOALS AND PRINCIPLES OF
THE TFAP

A number of criteria for the evaluation of the
TFAP can be derived from the accumulated literature
on the plan. For example, at the May 1989 meeting
of the Forestry Advisors Group, the FAO Coordinat-
ing Unit for the plan presented a note on the *‘Basic
Principles of the TFAP"’ (see Appendix 3). This note
was prepared in order to more widely publicize the
goals of the TFAP, to provide more explicit gnidance
for its missions, and to suggest appropriate indica-
tors for measuring the plan’s results.?? FAQ’s note
reaffirms that the plan’s basic goals are to improve
people’s welfare and to conserve tropical forests.
Specifically, FAO identifies the basic TFAP objectives
as *‘rural development (food security, alleviation of
poverty, equity and self-reliance), and sustainability
of development (ecological harmony, renewability
of resources, coaservation of genetic resources).”” In
addition, it has outlined ten ‘‘basic principles’’ that
““characterize the TFAP strategy in reaching its ulti-
mate objective of conservation and development of
tropical forest resources.’’34

Unfortunately, FAO's Coordinating Unit hasn't
yet collected, analyzed, and released ali the informa-
tion needed to conduct such a systematic and com-
prehensive review, but useful generalizations can be
made. These generalizations are grouped according
to the suggested criteria for evaluating the TFAP
planning process, as it is still too early to judge the
long term results of the TFAP. (See Box.)

IMPROVED INFORMATION AND
ANALYSIS?

Many national TFAPs do represent a step for-
ward for forestry planning insofar as they direct in-
creased attention to both produv<tion and conserva-
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tion, and to both rural community forestry and
forest industries. But the integration of the national
TFAP into national development plans in most coun-
tries is incomplete.

Most national plans, based
mainly on forestry sector
reviews, simply justify in-
creased investment in the
forestry sector—a focus
too narrow to adequately
assess the root causes of
deforestation, much less to
affect them significantly.
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Most national plans, based mainly on forestry
sector reviews, simply justify increased investment
in the forestry sector—a focus too narrow to ade-
quately assess the root causes of deforestation, much
less to affect them significantly. Many plans recycle
official data and viewpoints on demographics,
deforestation and reforestation rates, and the sus-
tainability of traditional agricultural practices rather
than correcting or questioning them.

Such critical topics as land tenure, concentra-
tion of land holdings, the value of traditional uses of
the forest and the extent of community manage-
ment, and the relationship between agricultural
practices and dcforestation have not been adequate-
ly reviewed in many national TFAPs. Such key con-
siderations as the demographics of forest-dwelling
people and the impacr. of proposed actions on in-
digenous peoples have been totally neglected in vir-
tually every TFAP. Moreover, the national TFAPs
have not generated much new data on the availabili-
ty of fuelwood or many proposals for increasing sup-
ply or decreasing demand of fuelwood on a scale
commensurate with the problem.

Many national TFAPs propose substantial invest-
ments in industrial wood production. In most coun-
tries, more attention is accorded to forest invento-
ries than to on-the-ground management, and the



Criteria for a Successful
TFAP Planning Process

Improved Information and Analysis

1.

Has the TFAP produced more accurate and compre-
hensive information about the extent and condition
of forest resources, the economic and environmen-
tal costs of their destruction or misuse, and the link-
ages between forestry and other sectors?

. Has the TFAP provided a good analysis of existing

institutional capabilities, including the analytical,
management program implementation and training
capacities related to the TFAP goals?

. Has the TFAP analysis adequately reviewed existing

policies and programs, across a broad range of sec-
tors, that influence forest land use and
rianagement?

. Has the TFAP adequately identified destructive or

counterproductive and inefficient policies, pro-
grams, and investments by government, aid agen-
cies or the private sector, which need to be stopped
or eliminated to protect and conserve forests?

Enbanced Participation and Political Commitment

5.

Has the TFAP planning process provided for the full
participation of a broad range of interest groups, in-
cluding major government agencies, the private sec-
tor, academic and research institutions, and repre-
sentatives of NGOs and local communities? And has
it given these groups easy access to all
documentation?

. Has the TFAP planning process led to a consensus

by all interested parties on the long term strategy
and immediate priority actions (including policy re-
form, institutional changes, and 2 reallocation of in-
vestment and new investment) needed to achieve
the plan’s goals?

. Has the TFAP process stimulated increased political

commitmernt to address deforestation issues and a
willingness to undertake the policy reforms, institu-
tional changes, and mobilization of human and
financial resources at the national level?

Greater Cooperation and Accelerated Action

8.

10.

Has the TFAP planning process helped increase in-
ternational cooperation and coordinated action to
address the problems and challenges of sustainable
development and conservation of forest lands?

. Has the TFAP planning process favored the de-

velopment of more integrated, balanced investment
with sufficient attention to conservation and en-
vironmental considerations, as well as economic
development and increased production?

Has the TFAP planning process put into place a
means to independently monitor the implementa-
tion and ultimate impact of the TFAP?

Evaluation Criteria—Longer Term
Results of the TFAP

Improvement in People’s Welfare

1.

Are the basic needs of people for forest products
and environmental services of forest lands being
met on a sustainable basis?

- Have scarcities of fuelwood and other important

woody and non-woody forest products been
eliminated?

- Are the livelihoods of forest-dwelling people more

secure?

. Has employment and income generation in the for-

estry sector increased?

. Has the contribution of the forestry sector to the

national economy increased, and is it being sus-
tained at the local level?

Resource Conservation and Management

6.

Is the area of remaining tropical forest stabilized; is
deforestation under control and have reforestation
rates increased?

. Has the area of forest under sustained-yield manage-

ment increased to a sufficient or significant degree?

. Have the critical areas for the conservation of bio-

logical diversity been identified and are they suffi-
ciently protected and managed?

Institutions and Policies

9.

10,

11,

12,

Have public and private institutions responsible for
the protection, management, assessment and
monitoring of forest resources, including local com-
munity organizations, been strengthened enough to
meet their responsibilities and mandate?

Has the control over forest land and the manage-
ment capacity of forest-dependent people been
increased?

Have the proposed policy reforms been adopted,
and are incentives to support sustainable and effi-
cient use and management of forest resources in
place?

Has the development planning process become
open and responsive to a concern for people's wel-
fare and the sustainable use of natural resources?
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sustainability of proposed forest-harvesting and
-management schemes has never been analyzed suffi-
ciently. Similarly, the need for forest conservation is
often reduced to a call to protect and manage parks
and reserves better. Rarely has this vital component
of sustainable forestry been fully integrated into na-
tional development strategies and the full range of
priority actions in national TFAPs. As a conse-
quence, the likely contribution of the TFAP to con-
trolling deforestation and to promoting the sustain-
able use of forest lands will be modest at best.

ENHANCED PAKRTICIPATION AND
POLITICAL COMMITMENT?

In almost all cases, national TFAP preparation
has been managed by forestry departments with only
modest contributinns from the government agencies
responsible for rural and agricultural development,
livestock, industrial development, transportation
and other sectors. As a cesult, support for multi-
sectoral strategies to address deforestation and pro-
mote sustainatle forest land use is often limited.
More seriously, many national TFAPs fail to take full
account of how aid agency funding in other sectors
affects tropical forest resources.

Although TFAP *‘forestry sector reviews’ were
intended to be only one step in the national planning
process, they have received the most support and at-
tention by the implementing agencies. In most na-
tional TFAPs, this narrow sectoral focus on forestry
has obscured critical cross-sectoral issues with great
bearing on the forest’s future. (See Appendix on Ec-
uador TFAP.) The integration and compatibility of
various sub-sector pragrams has sometimes been
neglected as well, giving rise to programs that are at
Cross purposes.

Of particular concern has been the heavy reli-
ance on outside experts representing the various in-
terested aid agencies. Counting on a succession of
short-term consultancies has worked against the de-
velopment of politically realistic strategies and fo-
cused attention on the preparation of a series of
poorly-integrated, discreie project proposals in
many different sub-sectors. Reliance on traditional
World Bank-style ‘‘sector review missions’’ has also
meant that too much emphasis has been put on aid
agencies meeting their own internal requirements
for information, at the expense of developing a sense
of ownership or commitment on the part of local
staff and host-country agencies. (This is one reason
why draft reports have tended to languish for
months, awaiting approval by national government
agencies.) In the process, the preparation of many
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national plans has excluded whole groups of people,
as well as whole economic sectors.

In particular, local communities’ needs and
roles in forest management have been neglected, and
forest dwellers and other indigenous peoples have
typically had no say in the TFAP.35 Many national
plans seek to integrate forest dwellers by ‘*absorb-
ing’’ them into the commercial forestry sector, and
have been designed by forestry agencies with little
knowledge and understanding of the unique sccial
and cultural needs of these peoples. Such schemes to
integrate forest dwellers, however well-intentioned,
may degrade rather than improve the quality of life
of the targeted populations.
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Insufficient support (and
funding) from national
governments and aid agen-
cies for NGO participation
in TFAP preparation con-
. tributes to the neglect of
-disenfranchised groups.

Insufficient support (and funding) from national
governments and aid agencies for NGO participation
in TFAP preparation contributes to this neglect of
disenfranchised groups. Restricting the TFAP plan-
ning process to the confiaes of development assis-
tance planning also reinforces the conventional
dominance of government agencies as the main
negotiators of development assistance and gives
well-connected commercial interests a comparative
advantage over forest dependent local communities.

In view of forest dwellers’ needs and other equi-
ty issues, neglecting NGOs is a serious error. As often
noted in the development literature, these groups
can provide perspective on what the ‘‘real’’ prob-
lems are, they can represent the rights and interests
of people who might otherwise be excluded by the
bureaucracy from development planning, and they
can mobilize support and carry out the actions iden-
tified in a national TFAP. Many NGOs manage sig-
nificant programs in rural and community develop-
ment, while others have played an important part in
training, education, and environmental conserva-
tion. Although NGO participation should not be pur-
sued as an end in itself, in many instances NGOs can
help make the TFAP work better as a planning
process.36



GREATER COOPERATION AND
ACCELERATED ACTION?

The assumption behind the TFAP is that increas-
ing investment in forestry will increase action. Tn-
fortunately, however, the TFAP planning process is
so heavily focused on investment in forestry that it
may actually have diverted attention from opportu-
nities to control deforestation more directly and im-
mediately. The plan’s severest critics fear that in-
creasing investment in the TFAP will lead to an
increase in commercial wood production and in-
crease funding for government-controlled logging of
the remaining natural forest. In the absence of sys-
tematic review and careful analysis by the TFAP’s
Coordinating Unit, as well as close supervision and
evaluation by the aid agencies, it is unclear to what
extent the TFAP will prompt such activities.
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The inherent limitations
and difficulties of the de-
velopment assistance pro-
cess provide compelling
reasons not to confine the
TFAP process to a simple
extension of development
assistance.

It does seem clear, however, that little has actu-
ally been done to rapidly expand the area of refor-
ested land, or to plant trees and manage forests on a
scale commensurate with the growing demand for
forest products in developing countries. In part, this
failure reflects the TFAP’s emphasis on new invest-
ment in the forestry sector, which takes many years
to translate into action on the ground. Meanwhile,
key opportunities for slowing net deforestation by
launching policy and institutional reforms, reallocat-
ing resources, and mobilizing the private sector and
NGOs are being neglected. In particular, the TFAP
has yet to significantly influence the flows of aid in
the agricultural sector, which still amount to many
times the total volume of aid flows to the forestry
sector,

INCONSISTENCIES AND
CONTRADICTIONS IN THE TFAP

The very uneven, or mixed results of the TFAP
planning process can be traced in part to a number

24

of inconsistencies or contradictions related to the
TFAP. The TFAP was proposed as an international
framework for concerted action. As such, it relies
heavily on international cooperation orchestrated by
national governments and aid agencies. Yet, the
plan’s fundamental aim is to increase local communi-
ties’ self-reliance and their ability to use forest
resources more sustainably. The inherent limitations
and difficulties of the development assistance pro-
cess provide compelling reasons not to confine the
TFAP process to a simple extension of development
assistance.

Also implicit in the TFAP is the assumption that
the contribution of forest resources to national and
local economies can be increased over the long term
by developing forest-product industries based on the
commercial logging and sustained-yield management
of what remains of natural tropical forests. How-
ever, under current technical and institutional condi-
tions, large-scale commercial logging of natural
forests has too often proved itself to be un-sustain-
able.3” The TFAP should not, therefore, encourage
logging of remaining natural forests until a manage-
ment system is in place and demonstrated to be both
feasible and responsive to the needs and concerns of
local communities.

Still another contradiction undermines the TFAP
framework. The plan acknowledges that deforesta-
tion is largely driven by forces outside of the forest-
ry sector and by policy decisions, development plan-
ning priorities, and programs beyond foresters’
control. Yet, in the implementation of the TFAP,
FAO'’s Forestry Department and the aid agencies for-
estry advisors have focused on forestry sector
reviews carried out by teams composed mainly of
forestry specialists charged with producing invest-
ment proposals for government forestry
departments.

The TFAP was to be a bold departure from the
“‘business as usual’’ approach to development assis-
tance and from past, largely ineffective programs to
stem deforestation and support the rational use of
forest resources. The TFAP planning framework
proposed a more comprehensive range of actions
and guidelines for a new, more participatory and
strategic approach to development planning. Yet, its
creators obviously underestimated the inertia of
governments and aid agencies and the need for a
well-staffed, well-funded, supportive, and indepen-
dent management structure to oversee the plan’s im-
plementation internationally and nationally. As a
consequence, the TFAP label has been indiscrimi-
nately applied to virtually all assistance in forestry,
whether or not the plan’s basic principles and guide-
lines are being followed.



On a related point, the global TFAP framework
was conceived without a sufficient sense of political
realism. Its creators optimistically and mistakenly as-
sumed that the ‘‘development slate’’ upon which
TFAP strategies and plans were to be laid was some-
how blank. In fact, tremendous effort is needed to
overcome the influences of ingrained instituticnal
structures and biases, patterns of development assis-
tance, and current policy on both the process and
the substance of national development plans. (See
Appendix on TFAP in Ecuador.) For the TFAP, the
danger is that of legitimizing or increasing support
for fundamentally flawed approaches to forest
resources management and for unsustainable eco-
nomic development.

Another contradiction: within the TFAP frame-
work, broad participation in the planning process is
considered essential to developing a national con-
sensus on strategies and priority actions for achiev-
ing TFAP’s goals and for mobilizing the institutional,
political, financial, and grassroots support without
which the TFAP will fail. Yet, to date the planning
process has essentially been an extension of develop-
ment assistance planning and negotiation, in which
the only legitimate players are aid agencies and na-
tional governments. Despite a regular flow of rheto-
ric in favor of NGO and local participation in the
TFAP, donors generally have been reluctant to use
their considerable leverage to ercourage national
governments 10 empower local communities and to
work closely with NGOs.

A CHANGING AGENDA

Another problem with the TFAP is that, like
most plans, this plan has in some respects been over-
taken by events. Five years ago, the importance of
protecting tropical forests as one means of forestall-
ing global climate change could not have been fore-
seen. Even the importance of such protection to the
future of the world’s biological diversity was not as
fully appreciated then as it is now. The same goes for
debt forgiveness. Still, some of these concerns might
have been better integrated, or coordinaicd with the
TFAP planning process to a greater degree, had the
TFAP not been so closely controlled and managed by
the rather conventional forestry establishment.
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A QUESTION OF MANAGEMENT

Both the name adopted to refer to the process
(the *“Tropical Forestry Action Plan’’) and the *‘sales-
manship’’ of the TFAP by the FAO and others have
tended to confuse the basic objectives of the TFAP.
To many representatives of national governments,
the TFAP was perceived to be essentially a commit-
ment and a2 mechanism to increase funding in the
forestry sector, with the assumption that this would
have a beneficial impact (ultimately) on controlling
tropical deforestation. There was little to suggest in
much of the early guidance given to countries in-
terested in preparing national TFAPs that issues of
agricultural development, land tenure, agrarian re-
form, reduction in population growth, and changes
in energy sector development priorities, etc., should
be included in national TFAPs. The ‘‘boundaries’’
and focus of TFAP exercises, still not clearly deter-
mined, are primarily a function of the predisposition
of the lead agencies and cooperating national
institutions.

The TFAP should not en-
courage logging of remain-
ing natural forests until a
manzagement system is in
place and demonstrated to
be both feasible and
responsive to the needs
and concerns of local
commanities.

The TFAP was intended to fucus on strategies
and priority actions. However, in many cases, na-
tional TFAPs quickly ballooned into a large collec-
tion of project proposals, without sufficient refer-
ence to a coherent strategy and to priorities. And
what priorities are indicated are usually more a
reflection of the particuiar interests of the national
institutions managing the process, and less a func-
tion of their cost effectiveness or their likely impact
on deforestation’s root causes.



VI. CONCLUSIONS AND RECOMMENDATIONS

The most important conclusion of this assess-
ment is that, despite some successes, the TFAP as
currently implemented is not achieving many of the
Dlan’s original objectives. Moreover, it seems un-
likely that the present TFAP planning process will
ever be able to achieve some of them. Although the
plan arcse from a widely shared concern that more
effective programs in forest conservation and sus-
tainable management, increased attention to policy
reform both within and outside the forestry sector,
and improved land-use pianning and coordination
with agricultural and other development programs
could help turn the tide against uncontrolled
deforestation and wasteful depletion of tropical for-
est resources, many of the institutions controlling
the TFAP—FAO, donors, and national govern-
ments—seem to have lost sight of these concerns s
the plan has been carried out. At a minimum, these
agencies have let their interest in accelerating invest-
ment in the forestry sector overshadow these con-
cerns, and they have failed to provide the quality
centrol and direction needed to make the planning
process and the plan itself work well.

Today, a number of the organizations that ini-
tially supported the launching of the TFAP, includ-
ing WRI, are deeply concerned about the internal
contradictions and institutional problems that have
prevented the plan from achieving its goals. These
organizations share the belief that a failure to signifi-
cantly reform and fully utilize the TFAP framework
and planning process will soon make it impossible to
muster further financial and political support for the
plan—despite the continued strong interest in
responding to the deepening crisis of tropical defor-
estation. The following recommendations speak to
the urgent need for a recommitment to the TFAP
goals and fundamental reform of the TFAP planning
process and implementation structure.

1. Convene an International Forum on tbhe
TFAP.

Given the importance of evaluating the relative
success of the TFAP and redirecting its future course,
an international forum of representatives from inter-
national, national, and NGO institutions should be
convened to give impetus to the required changes.
On the agenda should be the clarification of the
goals and objectives of the TFAP, guidelines for or-
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ganizing the TFAP planning process, the establish-
ment of a new management structure for the TFAP,
criteria and procedures for the assessing and moni-
toring of the plan’s success, and coordination of
complementary actions.

Organized outside of the current TFAP struc-
ture, this forum could help achieve consensus on
new approaches to combatting deforestation and im-
plementation of the plan. It could also help to focus
TFAP efforts. In the short and medium term, given
the limited capacity of international aid agencies and
other supporting institutions of the TFAP, priority
attention for additional assistance within the TFAP
framework should be focused on those countries
where significant forest resources dre most threat-
ened, and where national governments demonstrate
the greatest commitinent to policy reform, participa-
tory development planning, and adherence to the
plan’s goals and guidelines.

2. Clarify TFAP’s Goals and Objectives.

Over the past five years, the TFAP has evolved
to represent many things to many different organiza-
tions and people. Various incompatible expectations
about the principal goals or anticipated end results
of the TFAP have becn raised, so it is now necessary
to distinguish what the TFAP can and can’t do at the
national and international levels. In particular, it is
critically important to underscore that the TFAP
should not be used only as a means to increase in-
vestment in traditional forestry sector activities;
rather, it should blaze a path toward the sustainable
development of forest land ; and help avoid the
needless destruction of tropical forests.

Four goals implicit in the original TFAP and
related to deforestation’s root causes should be
stressed in particular. First, the TFAP planning pro-
cess must meet the needs and safeguard the liveli-
hoods of people who live in or depend on the ™:rest.
Second, the plan should help ensure that the r.main-
ing areas of tropical forests are used sustainably—
contributing to national development while encour-
aging multiple uses of forest lands and effective pro-
tection of biologi .l diversity. This implies much
more emphasis on the management of tropical
forests for non-woody products (such as extractive
reserves for natural rubber, oils, fruits and nuts) and
non-consumptive uses (such as environmental ser-




vices which may not be compatible with intensive
timber management and hardweod extraction).

Third, the TFAP should mobilize resources to
regenerate degraded tropical forest lands (using in-
digenous species to the greatest extent possible) and
promote sustainable land use around tropical forest
areas. Particular attention should be paid to avoiding
land degradation and promoting sustainable devel-
opment patterns that relieve pressure on remaining
natural forests. Fourth, the TFAP should help stimu-
late needed policy reforms both in tropical countries
and in development assistance institutions.

3. Make the TFAP Process More Open and
Accountable.

The importance of ‘‘opening up’’ the TFAP pro-
cess can't be overstated. For starters, documentation
for the full sequence of TFAP-related activities must
be accessible to all interested parties at each stage of
the TFAP process, and appropriate fora should be
provided for consultation, information transfer and
diaiogue. In particular, the private sector, NGOs,
and representatives of local communities need to be
associated in the eariiest phase of TFAP planning,
and involved in the preparation of ‘‘issues papers”
and the planning of field studies and support mis-
sions. Special efforts are needed to address tie con-
cerns and to articulate the needs of groups that are
frequently marginalized in development planning:
women, landless, rural poor, indigenous forest
dwellers, tribals, and other disenfranchised groups.38
Quite simply, the TFAP can’t succeed if it is held
hostage to the rules of confidentiality often evoked
as part of \he development assistance process.

To respond to the increasingly forceful criti-
cisms of the TFAP by forest dwellers and the NGOs
who come to their defense, the TFAP process must
be made dramatically more participatory, heavily in-
volving both NGOs and those whose livelihoods de-
pend directly on the resources of the forests. A sur-
vey of interested and relevant NGOs and forest
peoples organizations should be completed at the
outset of the national TFAP planning process to help
facilitate full participation in and influence on the
national TFAP planning process. Broad participation
should be sought as a means to an end and not sim-
ply as a token effort with little impact on the actual
outcome of the process.

Another way to open up the political process so
that needed reforms and priorities come to light, is
to shift away from sectoral technical planning and
project identification and toward the development
of equitable development strategies that adequately
reflect the need to balance local interests with na-
tional ones, and ecosystem conservation with inten-
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sified management to expand resource production.
Such trade-offs cannot be fully assessed nor can such
political compromises be negotiated without the full
participation of all interested communities, begin-
ning with the people most dependent on the forest.
Priority should be given to the political planning
process, in advance of the development of specific
plans for institutional and policy reforms, and asso-
ciated investment.

Explicit criteria and standards for TFAP-related
programs, activities, and proposals for investment
and technical assistance should be followed so that
these actions are consistent with the basic goals of
the TFAP. The same goes for guidelines for participa-
tory planning, impact assessment and evaluation ac-
tivities. Although individual countries will always
need to adagt “‘templates’ for the TFAP planning
process to their particular situation, a number of es-
sential principles and guidelines must be respected if
the TFAP is to succeed. Endorsement of TFAP pro-
grams and continued international cooperation in
support of national and local TFAP activities should
be conditional on the respect of these criteria, stan-
dards, and guidelines.

4. Glve More Attention to Policy Reforms.

In many countries, government policies are
responsible for the indiscriminate destruction of for-
est resources. Tax incentives a1d credit subsidies
guarantee large profits to private investors who con-
vert forest to pastures and farms. Governments al-
low private concessionaires to log forests on terms
that induce uneconomic and environmentally waste-
ful practices. Massive public expenditures on high-
ways, dams, plantations, and agricultural settle-
ments, often supported by multilateral development
lending, are used to convert or destroy large areas of
forest for projects of questionable economic value.
In addition, industrial-country trade barriers to the
entry of forest products have helped prompt inap-
propriate investments and patterns of exploitation in
developing countries’ forest industries.

Creating a better policy framework should be-
come a cornerstone in sustainable resource manage-
ment. Unless policies that induce forest destruction
are changed, TFAP investments in reforestation,
watershed management, wildlife conservation, and
related initiatives will be overwhelmed. As interna-
tional capital flows become increasingly linked to
broad macro-economic and sector policy agree-
ments, the international development agencies must
identify and analyze the effects on forest resources
of tax, tariff, credit, and pricing policies and support
the policy reform needed to root them out.



5. Insist Upon Improved Quality Control in
TFAP Planning Exercises.

In the earliest stages of the TFAP planning pro-
cess, more attention should be given to the collec-
tion and analysis of several kinds of information. Es-
pecially important are accurate demographic studies
of forest dwelling and forest dependent people,
socio-economic surveys related to the incentives and
rationale for resource-use patterns and traditional
management strategies, and analysis of tenure, cus-
tomary rights, land use conflicts and legislation re-
lated to forest ownership and control over forest
resources. Problems related to institutional weak-
nesses in the management of forest lands and the
resulting de facto ‘‘open access’’ situations in some
forest areas should also be analyzed, together with
the prospects for a devolution of management
authority, access control, and forest land ownership
(via divestiture of public lands to local peoples).3?

To help direct TFAP support, FAO and other
cooperating institutions should also rapidly compile
and disseminate updated information on the condi-
tion of tropical forests, highlighting areas where
degradation and conversion have accelerated or
where either poses an immediate, significant threat.

Also needed is increased support for field
studies and analysis of the causes of forest degrada-
tion and destruction. A broad range of international,
national and local institutions and organizations
with capacities in these areas should be supported to
promote independent analysis of the full spectrum
of direct and indirect causes of deforestation, partic-
ularly from the perspective of those persons most
directly affected by deforestation and over-exploita-
tion of forest resources. Without such comprehen-
sive and independent analysis, progress in policy re-
form and the control of deforestation will be slow at
best.

More specifically, the TFAP planning process
should provide for a more discriminating analysis of
the types of forest land use, the effect of shifting cul-
tivation, and the impacts of forest-dwelling peoples
on forest resources. Unsustainable resource use pat-
terns, including those driven by forces or pressures
originating outside of the forest, should be identified
and analyzed. The scope for improved management
and utilization of non-woody forest goods and ser-
vices of significance to forest-dwelling people and to
extractive economics, and the need to maintain
regionally or globally important environmental func-
tions of forests should also be given more attention.
Finally, the issue of ‘‘sustainability’’ in commercial
logging and forest management operations needs to
be more carefully scrutinized.
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6. Develop a New Management Structure for
the TFAP,

As long as the TFAP is housed within the FAO
Forestry Department and supported primarily by
forestry professionals representing bilateral and mul-
tilateral aid agencies, the plan is unlikely .0 be much
more than a2 mechanism for coordinating develop-
ment assistance in the forestry sector. Such a coor-
dinating mechanism is very useful, though, and the
Forestry Advisors Group and Coordinating Unit of
FAO should be maintained and supported to serve
this function better.

Despite recent strengthening, the current staff
and resources of the TFAP Coordinating Unit in FAO
are inadequate to coordinate such an undertaking in
seventy countries. The FAO unit now needs addi-
tional resources to insure that information on TFAP
planning and implementation is widely circulated,
together with the guidelines for preparing national
TFAPs.

Even with these important changes, FAO's
Coordinating Unit can’t be expected to adequately
address all of the TFAP’s wide-ranging goals and ob-
jectives, at the international, national, and local lev-
els. Indeed, an independent management structure is
needed to oversee and guide the implementation
more impartially than forestry professionals ar-1 aid
agency representatives can,

A broadly represeatative international steering
committee is urgently needed to provide overall
guidance to the TFAP's implementation. This com-
mittee would coordinate the support of FAO and do-
nor agencies and ensure greater quality control in
the action plans, more caretul scrutiny of proposed
investment programs, more effective responses to
deforestation’s root causes, and better monitoring of
results. (See Appendix 5.) This committee would be
backed up by a multi-disciplinary staff, independent
of the current FAO structure and drawing upon ex-
pertise from governments, aid agencies, NGOs, and
the private sector. The committee’s secretariat
would have primary responsibility for insuring com-
pliance with the guidelines and procedures for pre-
paring TFAPs and would take the lead in coordinat-
ing the TFAP with a wide range of complementary
actions and programs (such as ITTO, national En-
vironmental Action Plans, biodiversity conservation
and global warming strategies, etc.).

At the national level, many steps can be taken to
ensure that the implementing agencies are better
equipped to lead the TFAP process. Most important,
a national steering committee composed of represen-
tatives of government, NGOs, local communities,
and the private sector is needed to guide and support
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the preparation and implementation of the national
TFAP.

TFAP steering committees and secretariats at the
international and national (and sub-national) levels
should be assured of adequate, sustained support
and get the qualified staff needed to carry out their
functions and mandate effectively. Supporting or-
ganizations of the TFAP should be encouraged to
help fund the staff that these bodies need during the
initial phases of their activities.

7. Increase Support for Training and Institu-
tional Development.

As the results of many other ‘‘action plans’ am-
ply demonstrate, the impact of new guidelines,
increased resource flows, and even political commit-
ment will not register unless well trained and capa-
ble staff are available and given the institutional sup-
port and backing needed to make changes and
implemeni programs. Indeed, a more systematic as-
sessment of labor and institutional resources and re-
quirements (in both the private and public sectors)
must be built into the TFAP process so that the plan
can be implemented in a timely and effective
manner.

Unfortunately, many national TFAP exercises
have failed to recognize, much less fully utilize, the
full range of in-country public institutions and pri-
vate organizations. In most cases, only the need to
strengthen forestry agencies has been considered
while other, more cost-effective and potentially sig-
nificant opportunities in the private and indepen-
dent sectors have been overlooked. This must
change.

Within the donor agencies, a parallel change is
desperately needed. These agencies have collectively
doubled their funding over the past several years
without increasing their own staffs enough to give
national TFAP participants adequate technical sup-
port during national sector reviews and national
TFAP preparation. Particularly important is adding
staff in a full range of disciplines, including forestry
and natural resource management, resource econom-
ics, land use planning, conservation biology, anthro-
pology and sociology, law and public policy, and
demography.

8. Incure Re-commitment of the Ald Agencies
to TFAP Goals.

International development assistance agencies
should re-assess their staffing, program development
procedures, and funding priorities with TFAP’s goals
in mind. They must make sure that adequate staff are
on board to respond to the requirements and oppor-
tunities of the TFAP, suspend counterproductive
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programs, and in a timely manner increase support
for the broad range of actions needed to address
deforestation and achieve the TFAP's goals. In par-
ticular, procedures for program design, evaluation,
and monitoring need to be improved, and the proce-
dures for the transfer of resources to both govern-
ments and NGOs should be simplified.

9. Coordinate the TFAP with Otber Com-
DPlementary Initiatives.

Carried out properly and expeditiously, the
TFAP could be an ongoing source of new informa-
tion about tropical forests and the people who man-
age and use them. Supported by policy reforms, it
could help foster respect for the rights of indigenous
peoples and other forest dwellers, encourage the
participation of NGOs and the private sector, and
even make some headway against such pressing
problems as global climate change and the loss of
biological diversity.

Still, the temptation to heap all manner of ¢, -
cial, political, and economic goals on the TFAP has
to be resisted or the plan will collapse under its own
weight. What'’s important now is viewing the plan in
the larger context of increased support for sustain-
able development, population stabilization, debt re-
lief, agrarian reform, trade and macroeconomic poli-
cy reforms, biological diversity conservation, and
global warming control strategies. The TFAP cannot
be the primary vehicle for all of these changes, but it
can contribute to and reinforce many of them to the
extent that it is well coordinated with these other,
complementary initiatives.

In particular, the TFAP process needs to estab-
lish closer ties to other initiatives developed in re-
sponse to the threat of global warming and climate
change, the debt crisis, and to the need to conserve
biological diversity. Linkages with related, country-
level natural resource ang environmental assess-
ments and strategic planning exercises, including Na-
tional Conservation Strategies and national Environ-
mental Action Plans, also need to be improved.

10. Build Support for an International Con-
vention on Global Deforestation Issues.
Since the TFAP will never be a sufficient re-

sponse to the urgent need to arrest deforestation and

promote the sustainable use of forest resources, in-
ternational cooperation in a number of areas needs
to be strengthened by formal agreements. An inter-
national convention and protocols should be nego-
tiated on a range of TFAP-related and parallel actions
that are needed to address global deforestation is-

sues, in order to achieve net afforestation within a

decade.



Such a convention should consider issuing a
declaration recognizing the importance of forests in
preserving biological diversity, protecting against
global climate change, and providing opportunities
for sustainable economic and social development for
the peoples of forest-rich nations. This convention
could also address such issues as the needs and rights
of forest dwellers, the role of population growth,
the imnportance of land reform, and other underlying
factors bearing on the ultimate effectiveness and suc-
cess of the TFAP and related initiatives.

Taking Stock underlines thc urgent need to re-
form the TFAP. Redirection and a re-dedication to
the plar’s basic principles and goals are needed, in-
«iuding a deeper commitment to broad participation

in the TFAP planning process and to the expanded
role of local communities living in the rropical
forests in the management and conservation of these
forests. A new institutional framework and more sys-
tematic monitoring of the implementation of the
TFAP are also needed, in order to insure that the
TFAP leads the way in the sustainable development
of tropical forest lands. Without these changes and a
series of bold, new initiatives to deal with the threats
to the world’s forests, increased funding for TFAP-
related development assistance is unlikely to signifi-
cantly contribute to national development goals or
to any improvement in the welfare of people depen-
dent on tropical forests.

Robert Winterbottom is a Senior Associate of the World Resources Institute and Director of the Forestry and
Land Use Program of WRI's Center for International Development and Environment. Before joining WRI in
1988, he worked for more than ten years in developing countries in community forestry, agroforestry, deser-
tification control planning, forestry training and extension, natural resource assessments, and forest policy
reviews. In 1984-85, Mr. Winterbottom was a full-time consultant to the secretariat for the Internationai Task
Force convened by WRI to prepare the report ‘‘Tropical Forests: A Call Jor Action.’’ He currently manages
WRI's contribution to 2 number of ongoing, national TFAP exercises.



NOTES

1C.
11.

. The specific objectives and criteria for evaluating

the success of the TFAP are discussed in greater
detail on p. 28 of the report.

. Curbing deforestation and supporting actions

which benefit people and communities directly
dependent on forests were basic concerns of a
number of organizations involved with TFAP
since its inception; see R. Winterbottom, 1988.

. WRI staff also met with the TFAP review team or-

ganized by FAO, and briefed the team on WRI's
work with the TFAP; this report, however, has
been prepared independently by WRI and in ad-
vance of the release of the report by the TFAP re-
view team.

. Shiva, 1987; Friends of the Earth, 1989; Col-

chester and Lohmann, 1990; Elliott, 1990; Rici
and Horta, 1990.

. See list of references at the end of the report; note

however, that a) access to much of the basic docu-
mentation concerning national TFAPs is generally
restricted to national governments and interested
aid agencies, and b) the information base on the
TFAP, including national TFAP reports and analy-
sis of the TFAP, is growing on a daily basis.

. Repetto, 1990; Myers, 1989; Lankester, 1990.
. Sce ).P. Lanly, Tropical Forest Resources. FAO,

1982. Preliminary new data on forest resources
and deforestation rates for a number of countries
are scheduled to be released by FAO in June,
1990.

. Assessments of deforestation and other changes in

land use in tropical developing countries are still
very imprecise; remote sensing offers the possibil-
ity of more closely monitoring changes in vegeta-
tive cover and large scale shifts in land use, but in-
formation on changes in the productivity of land
and on the sustainability of various land uses is
still very inadequate. These parameters are more
difficult to comprehensively assess and to moni-
tor, yet more important in many respects than the
net changes in area of forest, pasture, cropland
and other land types.

. This committec is made up of the member govern-

ment representatives of FAO with an interest in
and responsibility for tropical forestry matters.
WRI, 1985. Tropical Forests: A Call for Action.
WRI, 1985, pp. 6-7.
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12,

13,
14.
15.

16.

17.

18.
19.

20.

21.

22,

See FAO, 1987. Tropical Forestry Action Plan.
pp. 8-28.

FAO, 1987.p. 31.

FAO, 1987. pp. 31-32.

See WRI, 1985. Tropical Forests: A Call for Ac-
tion, p. 2.

This unit was organized within the FAO Forestry
Dept. in 1986, soon after the TFAP was
launched. It was initially staffed by only one or
two full-time persons, but over the past year has
been progressively strengthened to a level of 5-6
persons. The unit currently seeks to fill a total of
7 staff positions, including regional coordinators
for Asia, Africa and Latin America, and several
other specialists.

Participants in type II roundtable meetings are
generally representatives of government agen-
cies involved in or interested in the formulation
of the TFAP, and technical staff from aid agen-
cies, often including members of the TFAP for-
estry sector review team. NGO representatives
(national and international) are sometimes
invited to attend. At the type III ‘‘donors’
roundtable meeting, more senior government
and aid agency representatives are generally
present, and agencies or organizations (including
some NGOs, primarily international) are invited
to attend if they have expressed an interest in
the meeting to the government and to FAO.
FAO, 1989. See Annex 2.

The TFAP Coordinating Unit of FAO regularly
reports to the national delegations of these statu-
tory bodies for forestry regarding the status and
progress of the TFAP; these bodies, in turn,
adopt resolutions regarding FAO's continued
role in the TFAP, and recommend actions re-
lated to the implementation of the TFAP.

Several TFAP planning exercises have been or-
ganized and executed with only minimal in-
volvement and technical support by donor
agencies; in these cases the “‘lead’’ agency is
designated by the term ‘‘national.”’ (See Table 2.)
See FAO, 1989. Guidelines for Implementation
of the Tropical Forestry Action Plan at Country
Level.

NGOs which have regulariy participated in the
TFAP Forestry Advisors Group meetings include:



23.

24.

25.

26.

27.

WRI, the International Union for Conservation
of Nature and Natural Resources (IUCN), the In-
ternational Institute for Environment and De-
velopment (IIED), the International Union of
Forestry Research Organizations (IUFRO), the
Environment Liaison Centre-International
(ELC/I), and the World Wide Fund for Nature
(WWF). At the most recent meeting of the TFAP
Advisors, in December, 1989, in Washington,
D.C., representatives of the Indigenous Peoples
Federations of the Amazon Basin (COICA) ad-
dressed the Advisors and argued for direct par-
ticipation in national TFAP exercises. For a num-
ber of years, the 4-day biannual meeting of the
TFAP Forestry Advisors Group has also included
a half-day ‘‘public session”’ designed to promote
an exchange of information between the TFAP
Advisors and representatives of interested or-
ganizations (especially NGOs) based in the host
country for the meeting.

See FAO, 1989. Guidelines for Implementation
of the Tropical Forestry Action Plan at Country
Level.

Many of the regular members of the Advisor’s
Group, however, do wield significant influence
over aid flows within their respective agencies.
Most are also involved with the deliberations of
CFDT and COFO, where TFAP and other forest-
ry matters are discussed formally. Several Advi-
sors are also involved with the ITTO, the Inter-
governmental Panel on Climate Change, and
related initiatives for natural resource manage-
ment and environmental planning.

The area of closed broadleaved forest for some
60 countries which have completed or which are
preparing national TFAPs amounts to some 710
million ha. (7.1 million km2).

See Cort, 1990. WRI working paper on NGO
participation.

In the original, estimated costs of the TFAP (i.e.
indicative investment requirements of $5.3 bil-
lion for 56 countries in the five theme areas of
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28.

29.

30.

31
32

35.

34.
35.

36.
37.

38.

39.

the TFAP over an initial five year period), some
8% was projected for forest conservation, 17%
for forestry and land use, 20% for institutions,
25% for forest industries, and 30% for fuelwood
and agroforestry. See WRI, 1985. Part III.

See also the series of ‘‘abstracts” of national
TFAPs prepared by WRI for selected countries.
As a result of its involvement in several national
TFAP planning exercises in which concession
management and fiscal policies were an issue,
the World Bank funded a special study on forest
revenue svstems in West Africa, which aimed to
provide turther analysis of these systems and
recommended improvements. See Egli and Grut,
1989.

See report of **Workshop on Country-Level
TFAP Exercises’’ prepared by WRI, and support-
ing national reports presented to the workshop
(October, 1989).

Ibid.

See appropriate sections of abstracts of national
TFAPs prepared by WRI, and TFAP critique by
Colchester and Lohmann, 1990,

See memorandum by the Chairperson reporting
an “‘Major Conclusions and Recommendations”’
of the working group meeting of the TFAP For-
estry Advisers, held March 1-2, 1989, in the
Hague; items #1 and #4.

See FAO, 1989, ‘‘Note on the Basic Principles of
the TFAP,” (FAO, Rome), p. 2-3.

See Halpin, 1990. WRI working paper on in-
digenous peoples.

See working paper by Cort, 1990.

Duncan Poore, et al. 1989. No Timber without
Trees. (Earthscan, London).

See also recommendations of the background
papers on NGO participation (Cort, 1990) and
on indigenous peoples (Halpin, 1990), and re-
port of the NGO Consultation on the Implemen-
tation of the TFAP (WRI, 1989), pp. 3-6.

See WRI working paper on shifting agriculture,
demography and tenure, by Owen Lynch, 1990.
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APPENDIX 1
History of the Dovelopment of the TFAP

In many respects, TFAP’s roots can be traced
back to an initiative by the Committee for Forest De-
velopment in the Tropics (CFDT), and to a confer-
ence organized by the World Resources Institute in
1984.' The Global Possible Conference, convened to
re-examine the relationship between earth’s
resources and the human future, included a “‘Sector-
al Paper on Forestry’’2 that pointed to the growing
crisis of tropical deforestation and its many adverse
economic and er.vironmental consequences. [ts
authors argued that deforestation in the tropics is
fundamentally due to government decision-makers’
lack of awareness of the economic costs of defores-
tation and to a corresponding neglect of forestry in
development planning and in setting investment pri-
orities. The way forward, therefore, is to heighten
political awareness of deforestation consequences
and to sharply increase investments in combatting
deforestation.

Spears and Ayensu, the paper’s authors, pro-
posed that GO percent of the increased investment be
targeted for agricultural programs and the remainder
for forestry. They claimed that, compared to forest-
ry programs, agricultural programs could more
directly address the issue of land reform and redirect
agricultural settlement to degraded or non-forested
areas (as opposed to remaining areas of tropical for-
est). In forestry, they pointed to a need to increase
fuelwood supplies, improve the management of log-
ging and industrial forestry operations, and increase
the attention given to forest conservation and the
strengthening of foresiry institutions. The paper
called for a combination of increased investment,
technical assistance, and policy reform to maintain
revenues from commercial forestry plantations and
more intensively managed forests. This approach
would iake the pressure off natural forests and there-
by brighten the prospects that some natural forest
could be set aside for conservation purposes; it
would also reduce the pressures to commercially log
all natural forests, which displaces indigenous forest
dwellers.3

The paper’s authors pointed out that the link-
ages between forestry and other sectors, such as agri-
culture (soil and water conservation, fodder produc-
tion), energy (watershed protection and fuelwood
production), and health (water supply), needed to be
analyzed better 50 as to underscore the need for
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complementary investments in forestry to protect or
enhance investments in other sectors. A review of
inter-sectoral linkages was also deemed fundamental
to improved land-use planning and to more inte-
grated, sustainable development. In short, Spears
and Ayensu argued, forestry and agriculture should
become more complementary rather than compete
for land.

The paper delivered at the Global Possible Con-
ference also stressed the need to better understand
the incentives required to induce local comrrunities
and the private sector to play a constructive role in
forest resources development and management. Re-
forms aimed at reducing waste inefficiencies in for-
estry operations were called for. Land reform was
sirigled out as particularly important:

Historical patterns of development that bave led
to skewed land distribution underlie many of the
problems forestry faces today. . . Strong political
commitment by national governments to pursue
land reform policies that would lead to more
equitable land ownership would, in the short
term, do more to relieve pressure on forest lands
than any other single policy intervention or any
conceivable level of investment in forest resource
development.*
Given the political or institutional opposition to
such reforms, the authors argued, political influence
and increased financial resources (which could be
made conditional on government support for policy
reforms) would be needed.

The Global Possible paper also recommended
that a task force of experts in forestry, agriculture,
energy, and environmental matters be organized to
review examples of ‘‘successful’’ projects in these
areas and to formulate a program for building politi-
cal commitment for the policy changes and in-
creased investment necessary for more such
proiects. Many of the key areas for action were out-
lined in the Agenda for Action that cmerged from the
Global Possible Conference.5

How the ‘‘Call for Action” was Formulated

During the temainder of 1984, WRI organized
an international task force that was convened for the
first time in December 1984 jointly by WRI, the
World Bank, and the UNDP.6 Over the next six



months, the task force researched the extent and
magnitude of tropical deforestation, debated the ac-
tions needed to control the crisis, and reviewed
‘'successes’’ in nuraerous priority program areas.”
The group circulated its draft report from June to
September 1985 and WRI released it in October
1985.8

In its report, the task force argued that the con-
tinued destruction of tropical forests could be
checked if sufficient political will could be mobilized
and the resources found to carry out priority ac-
tions. More appropriate policies, better designed
projects, and increased investment would be
needed. In particular, 30 percent of the proposed in-
vestment (85.3 billion over 5 years in 56 countries)
was earmarked for agriculture to provide farmers
with an alternative to forest encroachment through
increased support for land reform, sustainable farm-
ing practices, and other activities.

The task force’s **Call for Action” was aimed
primarily at national government leaders and devel-
opment agency personnel. Its purpose was to build
political awareness of what could be done, as well as
of the consequences of inaction and, in the process,
to increase aid flows and the allocation of develop-
ment assistance to forest resources conservation and
development. The report also noted that the in-
creased investment should be used to expand NGOs’
role in forestry and to encourage greater community
participation in forest conservation and
management.

The Hague Meeting of Forestry Advisors

In November 1985, the Netherlands Ministry of
Foreign Affairs hosted a meeting of forestry advisors
from the aid agencies and representatives of devel-
oping countries to discuss how to maximize interna-
tional forestry development cooperation in support
of the TFAP and avoid duplication of efforts. By this
time, the FAO Tropical Forestry Action Program and
the report of the WRI Task Force had been reviewed,
revised, and published. Each document proposed a
number of similar actions based on successful experi-
ences in development assistance in five closely re-
lated theme areas; both documents emerged as
precursors of the TFAP,

Participants at the Hague meeting recommended
that FAO’s TFAP be accepted as the framework to
guide future multilateral and bilateral development
cooperation activities in tropical forestry and that
the *‘global TFAP be translated into National TFAPs
and programmes consistent with the orientation and
framework of the global Plan and in harmony with
natioral priorities and development plans. . .’"?
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The Hague meeting resolutions characterized
the main causc of deforestation as ‘‘the urgent needs
of growing populavions for agricultural land and
fuelwood’’ and noted the need for “‘massive planta-
tions of forests znd conservation measures,’’ as well
as for the “‘integration of forestry with agriculture.”
Participants stated that a **doubling of aid flow to
tropical forestry and intensified care for high-quality
aid-supported projects’’ were essential to starting the
TFAP effectively.

To further the development of national TFAPs,
the attendees recommended that *‘joint missions of
government and aid agency experts be organized to
review forestry development strategies and pro-
gramme areas, identify priority areas for action and
assistance needs, and formulate national TFAPs with-
in which specific projects can be identified for fur-
ther assistance.’’'9 Separate notes were drafted on
proposed objectives of the ‘‘forestry sector reviews’’
and on preliminary guidelines for selecting countries
to be included in the TFAP.!!

The sector review objectives emphasized the
need to review strategies for fighting deforestation
more systematically, to insure that forestry is better
represented in national development plans, to more
accurately quantify thc costs and benefits anticipated
from accelerated assistance in forestry, to provide a
framework for improving aid, and to coordinate aid
more effectively. The forestry advisors further
agreed to several considerations in planning sector
review missions—among them, the likelihood of
assistance following completion of the sector
reviews, the receptivity of the host government, the
extent of deforestation relative to existing levels of
external assistance, and the availability of the infor-
mation needed to identify projects. A proposal on
support for NGO participation in the sector review
was presented by WRI and IIED hut not adopted.

NGO Workshops on the TFAP

Soon after the WRI ‘‘Call for Action” was
released in October, 1985, WRI conferred with the
Environment Liaison Centre (ELC) about the organi-
zation of regional workshops for NGOs with an in-
terest in expanding their role in forestry. These
vsorkshops were intended to provide a forum for
NGOs to comment on the Call for Action report, and
to promote a dialoguc on how to improve collabora-
tion among NGOs, governments, and development
assistance agencies in forestry efforts.!2

The three regional workshops—convened in
November 1986 and February 1987 in Nairobi, Pana-
ma City, and Bangkok--were attended by represen-
tatives of 65 national and 11 international NGOs, 18



national governments, and 13 development assis-
tance agencies and other international o1ganizations.
These workshops explored the strengths and weak-
nesses of NGOs with a view to their expanding role
in forestry and formulated a number of recommen-
dations for funding and strengthening NGOs.

At the workshops, NGOs’ concern about and in-
terests in the TFAP were also identified. A number of
NGOs felt that the TFAP should stress more inte-
grated approaches, recognize and address the impact
of external economic factors, target programs more
carefully to meet the basic needs of the rural poor,
and give more attention to forest conservation, sus-
tainable forest management, land tenure, and the
diversity of the NGO community.

To follow up on these workshops, WRI helped
four NGO representatives prepare an NGO statement
on tropical deforestation and recommendations for
implementing the TFAP. The NGOs insisted on be-
coming full and equal partners in the TFAP planning
process and in the plan’s implementation.!3

The Bellagio Strategy Meeting on Tropical
Forests

In keeping with a concern about the need to
build political awareness of the need for more effec-
tive action and accelerated investment to control
tropical deforestation, a high-level conference was
organized July 1-2, 1987, at the Bellagio Conference
Center in Italy under the auspices of the FAO, the
World Bank, the UNDP, WRI, and the Rockefeller
Foundation.

At this time, 2 new summary of the TFAP was
published. It drew on both the earlier FAO Action
Programme and the WRI/World Bank/UNDP Call for
Action Report, and it incorporated a number of
changes in response to criticisms of the earlier for-
mulations of the ““TFAP.’’'s However, the basic ob-
jectives and approach of the TFAP remained much
the same: to overcome the perceived lack of politi-
cal, financial, and institutional support for combat-
ting deforestation through a *‘common framework
for action.” !¢ The importance of broad participation
in the TFAP by local communities and NGOs was
also stressed in the 1987 TFAP booklet.

Organization of National TFAP Planning
Exercises

Between the Hague meeting in 1985 and the Bel-
lagio meeting in 1987, the organization of national
forestry sector reviews proceeded in a dozen coun-
tries. At the same time, FAO elaborated more
detziled *‘general terms of reference’’ and proposed
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a schedutle for preparing national TFAP missions. Ac-
cording to the initial terms of reference, the main
purpose of the national TFAPs is to ‘“‘optimize the
contribution of the forestry sector to economic and
social development in harmony with environmental
considerations,’’ while the expanded terms make it
clear that specialists from NGOs can participate and
proposed the analysis of the ‘fiscal, institutional, en-
vironmental and socio-economic policies of govern-
ment relevant to tropical forests’’ and of “‘the role of
local, non-governmental organizations in the man-
agement and the development of tropical forest
resources.’'?
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o APPENDIX 2
Underiying Causes of Tropical Deforestation

Many factors contribute to deforestation. (See
Table A.) The complex nature of both direct and in-
direct causes has frustrated many simplistic attempts
to curb deforestation. It is important, therefore, in
an assessment of the TFAP, to recall the many rele-
vant issues which must be addressed if the TFAP or
any other program is to successfully control
deforestation.

The principal factors responsible for tropical
deforestation include the over-exploitation of foresis
and woodlands to meet growing domestic demand
for fuelwood and other forest products, and con-
tinued encroachment into forest lands by landless
farmers. High rates of population growth, as well as
failed or inequitable development in the more dense-
ly settled, non-forested regions also contribute sig-
nificantly to deforestation in many countries, by
fueling the necd to expand the area of cultivated
land. In that respect, a failure to adopt sustainable
agricultural practices and to rehabilitate land which
has been degraded and depleted of its fertility by
clearing, burning, overgrazing, contributes signifi-
cantly to deforestation, by maintaining or increasing
the pressure to convert remaining forest lands to
cropland.

Commercial logging of remaining natural forests
to maintain or increase timber exports to industrial-
ized countries and to generate export earnings is an-
other important cause of deforestation, both as a
consequence of increased access to logged-over
areas by landless farmers, and a failure to provide for
long-term protection and regeneration of logged-
over areas. The stimulus given to unsustainable in-
dustrial logging by such macroeconomic factors as
tariff barriers, commodity prices, debt, and a lack of
alternative means to generate export earnings in the
short term also encourage deforestation in some
countries. !

Destruction of environmentally sustainable
common property systems of resource management
also leads to deforestation. For example, too often,
national governments that assume ownership and
control of forest lands ignore both ancestral claims
on the land and the limited capacity of government
agencies to actually manage or control access to
these lands. In many cases, such “‘open access'’ sets
the stage for accelerated resource overuse and degra-
dation.? Governments have also been reluctant to
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forego the short-term profits generated by current
patterns of resource use. Political pressures, corrup-
tion, and the unrestrained influence of special in-
terests are particularly apparent in the allocation of
timber concessions and the control of logging opera-
tions. The reluctance of national governments to ad-
dress the full range of social and political issues (par-
ticularly as they relate .o the control and ownership
of land) must be overcome if poverty and deforesta-
tion are to be reduced and equitable and sustainable
community development stimulated.

Large-scale development assistance projects
related to resettlement, mining, irrigation, energy,
and transportation infrastructure also contribute to
deforestation. Moreover, such projects often lack a
full analysis of costs and benefits, and the trade-offs
inherent in converting remaining areas of natural
forest, and do not have sufficient measures to pro-
tect adjacent forest lands. Behind this abuse of the
land and its people has been an emphasis by national
governments, aid agencies, and private corporations
on export-oriented ventures, and a corresponding
inattention to the generation of sustainable, rural
livelihoods based on ecologically sound farming
methods.?

Weak institutional capacity—as reflected by
shortages of well-trained people, insufficient infor-
mation, environmentally and economically unsound
policies, poor coordination among different agen-
cies, and inadequate operational budgets—also in-
hibit the rational use of forest lands. Also, too many
forestry Departments are weak, oriented strictly to-
wards plantation establishment and timber extrac-
tion, and lacking the capacity needed to manage nat-
ural forests, and to support agroforestry and
community forestry activities.

In short, the causes of deforestation are many
and complex, and a formidable challenge to the
framers and implementors of the Tropical Forestry
Action Plan.

NOTES

1. See Appendix 4, case study on Ecuador TFAP.

2. See WRI working paper by Owen Lynch, 1990.

3. In many rural areas, government programs and
development assistance projects have not led to
sustained increases in income, employment, edu-



Table A. Major Underlying Causes of Deforestation and Proposed Responses

Underlying Issues and Causes

Poor policies and incentives.

Debt burden; macro-economic and
trade inequities.

Consumer demand in developed
countries.

Need for foreign exchange.

Climate change and drought

Shortages and inefficient use of
fuelwood.

Lack of alternatives to fuelwood.

Shortages and lack of alternative
sources of fodder.

Rapid population growth.

Increased demand for cropland.

Inequitable land ownership patterns.

Failure of agrarian reform.

Insecure land tenure.

Lack of support for sustainable
agriculture.

Poorly planned agriculturat
resettlement.

Increased access along logging roads.

Poorly planned, large scale develop-
ment projects (e.g. transportation in-
frastructure, energy, mining, com-
mercial agriculture, etc.)

Land use conflicts.

Export commodity/production focus
of development projecis.

Short term profit-taking, corruption.

Low level of development assistance
in forestry, especially for forest
protection.

Weak institutional capacity.

Poor inter-sectoral coordination.

Lack of awareness of economic and en-
vironmental costs of deforestation
and misuse of forest lands among po-
litical decision-makers.

Direct Causes of Deforestation

Subsidies, tax breaks, fiscal policies
and legislation which promote
deforestation.

Destructive commercial logging.

Lack of forest management, poor
regeneration and low rates of
reforestation.

Overexploitation of forests, wood-
lands, and farm trees for fuelwood,
poles, other forest products.

Neglect of traditional biomass fuels in
energy sector assistance.

Few incentives and weak extension for
private tree-planting.

Failure to sustain/encourage trees in
farming systems.

Overgrazing, repeated burning.

Degradation of currently cropped
land.

Shortened fallows and increased con-
sumption of forest land by shifting
cultivators.

Encroachment by landless farmers.

Lack of community participation in de-
velopment planning and project
design.

Erosion of traditional community con-
trols over land use and communal re-
source management strategies.

Displacement and disruption of in-
digenous forest dwellers.

Ineffective protection and manage-
ment of national parks, forest
rescrves, public forest lands.

Low valuation of biological diversity.

Faulty analysis of full costs and
benefits of land conversion.

Inattention to sustainability issues in
economic development and natural
resource use.

Inadequate information base and
monitoring of forest land use and
forest resources.

Inattention to forestry institutions.

Low priority to forestry in develop-
ment plans.

Lack of investment in forestry.
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Proposed Responses

Policy and institutional reform.

Elimination of inefficient and destruc-
tive subsidies, tax breaks, etc.

Incentives and support for improved
forest management and improved
forest utilization.

Increased forestry research.

High-yield plantations.

Satisfaction of fuelwood demand by:

Incentives for tree-planting by local
communities and private sector;

Agroforestry plantings and fuelwood
plantations;

Fuelwood conservation and increased
access to fuelwood substitutes.

Agrarian reform and more secure land
tenure.

Accelerated investment in sustainable
agriculture, especially in areas adja-
cent to natural forests.

Greater r-se of multi-purpose tree
species.

Redirect agricultural settlement to
degraded (deforested) areas.

More community participation.

More support for forest conservation.

Incorporate development concerns
into conservation programs (buffer
zone development around protected
areas).

Institution strengthening;:

Increased capacity for research, train-
ing and extension;

Better data and monitoring of forest
resources;

Improved land use planning and inter-
sectoral coordination.

Increased awareness among decision-
makers and greater political commit-
ment to address deforestation issues.

Improved coordination and effective-
ness of development assistance.

Accelerated investment in targeted
areas.



cation and well-being because they have ignored
the need of local communities to maintain or
build a solid foundation based on agrarian reform,
sound land use and resource-conserving agricul-
tural and rural development technologics. Many
*‘development’’ programs and projects have also
tended to overlook what could be done to sustain
the full range of traditional livelihoods. They also
often fail to analyze the micro-level incentives
which are needed to stimulate adoption of
resource-conserving technologies by small-scale
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farmers; as a result these farmers are forced to mi-
grate into remaining forest areas and clear addi-
tional forest land. Development failures in rural
areas, in turn, have contributed to uncontrolled
expansion of urban areas, growing unemploy-
ment, overburdened urban services, environmen-
tal degradation and political instability in the cit-
ies. This has generated pressures to ‘‘resettle’’ the
landless poor from the cities in the remaining
areas of relatively less densely populated (but not
unpopulated) forest lands.



APPENDIX 3
TFAP's Basic Principles

1. Declared political commitment at higher gov-
ernment levels.

2. Forestry policies which focus on meeting the
needs of local people.

3. A visible role for forestry in national develop-
ment plans with clear objectives.

4. Active involvement of local groups and com-
munities in forestry activities, with a focus on wom-
en and on commonly shared resources.

5. Identification of problems requiring immedi-
ate action.

6. Monitoring and conserving the resource base
and broadening the goods and services produced by
forests.

7. Effective inter-agency coordination of policy,
planning and implementation of activities such as
agriculture, mining, energy, and commerce.
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8. Increasing public and private, national and
international investments to increase the production
of goods and services from forestry.

9. An effective and increased sup:port by the in-
ternational community based on a concerted re-
sponse to technical and financial assistance needs
and priorities expressed by tropical countries in line
with the principles of TFAP.!

1Source: FAO, “*Note on the Basic Principles of the
Tropical Forestry Action Plan. Annex 4 of the Sum-
mary Report on the 8th Meeting of the TFAP Forest-
ry Advisors Meeting, Paris, May 9-12, 1989.

Note: The extent to which the TFAP has actually fol-
lowed these principles, and the congruence of na-
tional strategies with the proposed objectives and
strategic framework outlined by FAO has not, how-
ever, been systematically monitored or evaluated to
date.




- APPENDIX 4
con!ront!ng the Cycle of Destruction:
The TFAP for Ecuador

The forests that once covered Ecuador’s moun-
tain ranges are nearly gone, cleared by small farmers
desperate for land; and the bare slopes reveal the
ravages of soil erosion. Now the Amazonian forests
are facing rapid destruction. Degradation of the
productive coastal mangrove forests and estuaries
has resulted from the drive to construct shrimp
pools by an exigent mariculture industry. A popula-
tion that is expected to double by the year 2020, and
an economic crisis that includes a burgeoning for-
eign debt and rapid inflation also increase pressure
on forest resources. Given these characteristics,
common among many Latin American countries. Ec-
uador provides an instructive example of the inter-
relationship of economic, social, natural resources
and envircnmental problems. Ecuador, in the midst
of developing a national forestry actien plan, also
provides a revealing case study of applying the TFAP
framework to confront the cycle of forest
destruction.

1. The Invisible Forest of Ecuador

Ecuador still has forests over approximately half
of the country covering 13 million Fectares, the
majority in the Amazon region.! Data from FAO sug-
gest that Ecuador is losing its forests at the rate of
2.4% per annum (340,000 ha/yr), the highest
deforestation rate in South America.

Most of Ecuador’s forests (6.9 million hectares)
are “‘invisible,”’ falling outside of the legally recog-
nized forest estate. (See Figure 1.) Thus, these forests
are considered “‘open’’ or ‘‘unoccupied’” and label-
led as “‘unproductive’’ lands in the public domain,
subject to development under the Agrarian Reform
and Colonization laws. This predicament demon-
strates the compelling need for the TFAP/Ecuador to
propose an alternative legal-policy framework that
recognizes these ‘‘invisible’’ forests as an essential
national asset.

The legally defined ‘“‘public’’ forest estate (6.1
million hectares) is given varying degrees of pro-
tected status under the Forestry Law.2 Of these
forests, the government forestry department,
DINAF, theoretically manages 3 million hectares.
The remaining 3.1 million hectares of the public for-
est estate are leased through commercial concessions
or managed by local communities under govern-
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Figure 1.

Ecuador
Forests

Legally
Privately Recognized
Managed Forest Estate

3.1
mill, ha.

Govt.
Managed

Focus of

3.0 TFAP
mill. ha. 47%
Not Legally of Forests
Recognized

ment-approved management plans.3 The current
TFAP/Ecuador confines its strategy to this public for-
est estate, foregoing the opportunity to promote
land use planning and management alternatives for
the majority of Ecuador’s tropical forests.

2. The Invisible People of Ecuador

Determining how many people live in, or are
dependent upon, forest lands is essential to devising
an adequate land use plan, such as the TFAP. Fur-
thermore, the way people use the forest resources,
as well as the population growth rates, largely deter-
mine¢ land area requirements. For example, swidden
agriculturalists may seem to require large areas of
land, yet their extensive practices have traditionally
been essential to maintaining long term forest cover.
On the other hand, permanent conversion of forest
lands to agriculture or pasture by colonists may re-
quire equally extensive areas, due to the exhaustion
of the soil after a few seasons of intensive agricul-
ture. This land may never return to productive use
without forest cover. Official estimates indicate that
1.5 million hectares (15%) of the invisible forests of
the Amazon region have been severely degraded and
abandoned by colonists.4

Official census data show that indigenous popu-



lations account for approximately 26 percent of the
Amazonian regional population. In contrast, in-
digenous organizations set the estimate at close to 40
percent.’ In any case, indigenous peoples hold legal
title to only 3 percent of the region’s land.¢ There is
a large overlap between what the Government labels
as “‘open lands’ and what indigenous peoples tradi-
tionally claim to be ancestral domain, areas vital to
maintaining their forest-dependent livelihoods. Even
when documented land titles are granted to in-
digenous peoples, these guarantee access to surface
rights only; Ecuadorean law gives the government
the right to exploit subsurface (petroleum and gold)
and above surface (timber) resources, regardless of
land ownership or designation.

The TFAP/Ecuador could still contribute signifi-
cantly to the recognition of usufruct and guaranteed
access to forest resources vital to the livelihoods of
forest dependent peoples by promoting tenure to the
above and/or below surface resources within pro-
tected areas. Such actions could ensure better
management and the integrity of important conser-
vation units such as Yasunf National Park, Cuyabeno
Wildlife Refuge, Limoncocha Biological Reserve, the
Awa and Huaorani Ethnic Forest Reserves.

3. Forest Policy and tbe TFAP/Ecuador

Uncontrolled logging in the northwest coastal
and inter-Andean region contributes to deforestation
by opening up previously inaccessible forests, which
are then converted to other uses by the landless poor
and agro-industry. In the Amazon region, timber har-
vesting is facilitated by roads and other necessary in-
frastructure left by petroleum exploration activities.
Approximately two-thirds of the Amazonian forests,
falling both in areas of the public forest estate as well
as the invisible forests, are designated as commercial
timber concessions.” Management of these conces-
sions is conceded to private industry. Two attempts
to install long term timber concessions have failed
because private industry did not implement manage-
ment plans and carry out reforestation activities. The
inability of the government to control spontaneous
settlement in forests opened up for commercial log-
ging has also exacerbated the problem.

Royalties paid to the government by private in-
dustry for timber are based upon flat harvesting-and-
transport fees. These fees are based on the amount of
wood actually harvested, regardless of species, size,
or area. Log prices paid at the sawmill site are the
same regardiess of hauling distances. As such, this
system does not account for the standing value of
the forest, only those trees which are hauled out of
the forest on the back of trucks. These policies en-
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courage the harvesting of only the biggest and best
trees in the forest.8

Timber harvesting is technically regulated
through the approximately 4,000 harvesting and
25,000 transport licenses issued by DINAF every
year.? However, production data from the Forest In-
dustries Association, AIMA, suggests that these
licenses account for less than 50 percent of the actu-
al timber harvest. Fees levied on timber contracts to
guarantee reforestation are substantially lower than
actual planting and maintenance costs. They place
the burden of replanting on the government, not the
concessionaire. As a result, of the 340,000 ha/yr
deforested, only 6,000 ha/yr are reforested. !0 Lastly,
timber harvesting is overseen loosely by an under-
staffed division of government forestry inspectors
relegated to police-style enforcement. These policies
result in a tremendous waste of usable wood left in
the forest, the loss of potential government
revenues, and corruption.

Ecuador’s forest policies fail to provide incen-
tives for adopting careful logging practices which
could minimize damage and promote long term sus-
tainable management. The emerging TFAP/Ecuador
strategy appears to constrain itself within these
short-sighted policies and regulations governing tim-
ber harvesting. Any further investment in logging
and wood processing, under the current forest poli-
cy framework, is likely to result in accelerated
deforestation.

4. Nonforest Sector Policies and the
TFAP/Ecuador

Colonization

Unable to resolve unequal land distribution po-
litically in the densely populated regions of the
country, the government encourages migration to
the Amazon and northwestern coastal lowlands with
lump-sum cash incentives and/or subsidized busing.
The agrarian reform law encourages further forest
destruction by requiring that at least 80 percent of
new homesteads be put into *‘productive agricultural
use’’ (meaning cleared of forests) within two years of
scttlement as a prerequisite to obtaining land title.!!
Colonists who fail to comply risk having their lands
exproprizted by the government and returned to the
public domain open for ‘‘development.”’

The TFAP/Ecuador identifies shifting cultiva-
tors'? in the Amazon region as the primary agents of
deforestation, without a corresponding analysis of
the socioeconomic factors driving their activities.
The isolated projects proposed for other regions of
the country provide a basis for a coherent national
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strategy, that has yet to materialize, which could al-
leviate colonization pressures on the Amazon and
coastal forests.

Land Ownership

Despite two attempts at agrarian reform, 66 per-
cent of the nation’s arable land is owned by 1.2 per-
cent of the land owners, while 90 percent of farmers
own fewer than 10 ha. each,? representing 7.3 per-
cent of the nation’s arable land. Following the tradi-
tion of farm subdivision to accommodate a growing
family. each subsequent generation has less land to
farm. The concent: -.ion of holdings of agricultural
lands as a hedge against runaway inflation, which
peaked at 90 percent in 1988, further reduced the
amount of arable land available to the rural poor.
The TFAP/Ecuador strategy does not promote 2
more equitable distribution of agricultural lands or
analyze land tenure problems contributing to the
deforestation crisis.

Unequal land distribution, coupled with a popu-
lation growing at the fastest rate in South America
(2.6-2.9 percent),'* has given rise to a large class of
landless poor who migrate to urban centers or the
agricultural frontier. Many relocate to the Amazon
Region, where conflicts abound between colonists
and indigenous peoples over land. For example, in
the Amazon region, approximately 23 p~rcent of the
land area is titled to colonists, 15 percent dcdicated
to National Parks and Reserves, 10 percent desig-
nated for “‘controlled colonization,” 3 percent to in-
digenous communities while 49 percent is unclassi-
fied or “‘open’’ by defzult.!s Regional forestry
programs under the TFAP/Ecuador couid be
strengthened substantially by adding a land citling
component.

Those who do not migrate to the Amazon often
cannot grow enough crops to feed their families; and
men are forced to search for seasonal wage labor in
the urban centers. Thus, over 50 percent of family
farm work is done by women and children.'é Train-
ing programs proposed by the TFAP/Ecuador to im-
prove Andean agroforestry and expand reforestation
can be strengthened by including women and/or
family units in their scope.

Agricultural Policy

Current agricultural policy promotes the pro-
duction of export commodities to generate the for-
eign exchange desperately needed to service a
foreign debt of US$11.7 billion (1989), which repre-
sents more than 100 percent of the country’s GNP.
For example, in a 12-year period, the area dedicated
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to export crop production such as soybean, African
oil palm, sugar cane, and feed corn (for cattle) ex-
panded 171 percent,'” largely into areas formerly
covered by forests. This agro-industrial devcelopment
in the Amazon Region was further benefited by a 10
year ‘“‘tax holiday.’’!8 In contrast, during the same
period the area dedicated to such basic household
crops as rice, beans, and potatoes, diminished by al-
most 26 percent. Pasture lands increased 100 per-
cent from 1972 to 1982, from 2.2 million to 4.4 mil-
lion hectares, into areas previously in food crop
production or under forest cover. However, live-
stock production did not follow the same rate of
growth, increasing only by a thira (33 percent). This
translates to a carrying capacity of only 0.7 head/ha.
Currently, low-productivity pastures occupy ap-
proximately 75 percerit of the total arable land in
Ecuador.

The inappropriate use of the country’s prime
agricultural lands, for example, cattle grazing rather
than basic crops, is a major factor contributing to the
phenomena of the migrant farmer. The TFAP/Ecua-
dor strategy can yet address this cycle of forest de-
struction by promoting more appropriate use of the
country's prime agricultural lands as well as increas-
ing productivity on marginal lands.

Petroleum and Mining

Petroleum exploration is the major influence on
land use practices over half of the remaining forests
in the Amazon region of Ecuador; approximately 3.5
million hectares of the public forest estate and invisi-
ble forests are currently under petroleum produc-
tion.!? These extraction activities have opened ac-
cess deep into the forests, paving the way for
uncontrolled timber harvesting and spontaneous
colonization by waves of migrant poor desperate for
land. The government plans to open access to an ad-
ditional 2 million hectares for petroleum exploration
during the current five year national development
plan.20

Petroleum provides roughly 50 percent of Ecu-
ador’s export revenues, though this value is quickly
slipping due to falling world prices and the rapid
depletion of national oil reserves, which are ex-
pected to last for only another 15 years. Exploitation
of mineral reserves (particularly gold) is expected to
replace petroleum as Ecuador’s main export com-
modity and produce 50 percent of foreign exchange
by the year 2000. Most of the gold reserves are locat-
ed along the flanks of the Andean mountain ranges,
overlapping some of the most biologically rich
forests in the world. For example, Podocarpus Na-
tional Park in the southern province of Loja has 90



percent of its land area targeted for development as
gold concessions, under control of the military and
Ministry of Mines and Energy. Likewise, the Ethnic
Forest Reserve of the Awa Indians, recently desig-
nated as one of the world’s top ten ‘‘biological hot-
spots,”’ is likely to meet a similar fate 2

Sbrimp larming

The soils and minerals of the forests are not the
only resources that are under increasing pressure to
produce exports. The shrimp mariculture industry is
second only to petroleum as Ecuador’s most impor-
tant export commodity, accounting for US$387 mil-
lion in foreign exchange for 1988 (equivalent to one
third of the national debt). The rush to establish
more commercial shrimp ponds destroyed 100,000
hectares of mangrove forests in the process.2? This
destruction has led to numerous, displaced artisanal
fishing communities, diminished fish catches, and
provoked disruption of coastline protection pro-
vided by the mangrove forests.?? Impacts of man-
grove deforestation are not limited to local commu-
nities. Fifty percent of the commercial shrimp ponds
installed during the 1980s have already fallen out of
production, rendered useless by increased saliniza-
tion (due to disruption of the environmental services
provided by the former mangrove forests), and the
declining availability of wild shrimp prawns used to
stock commercial ponds.24

The TFAP/Ecuador strategy does not assess the
risks of the continued expansion of commercial
shrimp production to the dwindling mangrove
forests. Actions to counteract further degradation
and mangrove forest loss are urgently needed sucn
as promoting increased control over mangrove
resources and marketing opportunities to artisanal
fishermen communities and organizations directly
dependent upon these resources for their liveli-
hoods. Such actions supported at the loczl level
could contribute substantially to slowing the cycle of
mangrove forest destruction by vested commercial
interests.

5. TFAP/Ecuador: Answeriny the Call for Action?

The emerging TFAP strategy for Ecuador so far
appears to fall short in light of the rapid pace of
~ deforestation. It has yet to unravel the complex
causes of the forest destruction cycle. Strategies to
promote agroforestry programs for colonists on the
edge of the agricultural frontier, while an important
part of the solution, represent only minor tinkering
given that 75 percent of the country’s arable land re-
mains in low productivity pasture lands. The land-
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less poor migrating to the Amazon Region, forced
out of the Andean highlands due to inefficient land
use patterns, are left no choice but to clear the
forests in search of agricultural lands. To be effec-
tive, the TFAP/Ecuador strategy must address their
concerns, and offer increased alternatives to the ru-
ral poor in their homelands. It will also require
recognizing the ‘“‘invisible’’ forests as an essential na-
tional asset and a more accurate account of how
many people live in and around these critical areas. _

The TFAP/Ecuador will offer few remedies to
the cycle of forest destruction without curing the ills
of deforestation by promoting a more equitable dis-
tribution of usufruct and land rights, and a more in-
tensive use of prime agricultural lands in the Andean
highlands and coastal lowlands. In addition, derail-
ing the cycle of forest destruction will require a shift
in the government policy of sponsoring migration to
the “‘invisible” forests, facilitated by government-
subsidized infrastructure put in place to further com-
mercial extraction of the country’s natural resources
(petroleum, gold, timber and fisheries). Unless sub-
stantial actions are taken to amend these policies, in-
creased investment in the forestry sector through the
TFAP will be questionable at best and likely support,
however unwittingly, the forces driving the cycle of
forest destruction in Ecuador.

NOTES

1. As in many tropical countries, data on forest
cover in Ecuador are imprecise and contradicto-
ry. Estimates used here are taken from: Republic
of Ecuador, 1990, and Cabarle, et. al., 1989,

2. The Forest Estate is divided into government and
privately managed forest lands. DINAF manages
approximately 3 million hectares as parks and
reserves. Private interests manage 3.1 million
hectares, subdivided into protective forests and
areas of forest patrimony. Protective forests, for-
ested areas determined by the government as pri-
ority areas for conservation due tc their unsuit-
ability for agricultural activities, account for 1.5
million hectares. Forest patrimony, forest lands
requiring government approved management
plans for development within zones designated
for colonization schemes, total 1.6 million hec-
tares (limited to the Napo, Sucumbios, and Es-
meraldas provinces).

3. While not covered under land use laws, conces-
sions are largely administered by the Ministry of
Mines and Energy which possess legal authority
over pe.roleum and subsurface mineral rights.
The various branches of the military also play an
important role in the concessionary process.
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12.

. Republic of Ecuador, 1990. This is a conserva-

tive estimate considering that over 2 million hec-
tares have been titled to colonists in the Sucum-
bios and Napo provinces. Untold h=zctares more
are undergoing spontaneous colonization in the
other Amazonian provinces. Virtually all of these
areas are devoid of closed forest.

. Data from the 1982 census show that indigenous

peoples accounted for 69,728 of the Amazon
region’s 263,797 inhabitants. Figures from Na-
cionalidades Indigenas del Ecuador, by
CONIAE, 1988, indicate that the 1982 census did
not cover the entire region, and estimate that
there are approximately 100,000 indigenous
inhabitants.

. World Bank, Couatry Department IV, 1989.
. World Bank, ibid.

. Cabarle, et. al., op. cit.

. Poor, et al. 1989.

. Cabarle, et al, op. cit.

. See “‘Leyes de: Reforma agraria y reglamento;

Colonizacidn de la regién Amazdnica,’’ (actu-
alizada septiembre de 1989), especially title IV,
chapter I, articles 41 and 48.

Shifting cultivators, also known as ‘‘slash-and-
burn’’ agriculturalists, is a term often indiscrimi-
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13.

14.
15.
16.

18.

19.
20.

21.
22.
23.
24.

nately applied to migrant and/or marginalized
poor, landless farmers as well as indigenous
swidden agriculturalists. The TFAP/Ecuador does
note the distinction between colonists and in-
digenous peoples.

See ‘“‘Ley de colonizacion de la Regién Ama-
zonica,”’ No. 2092, disposicion general, article
38.

Landdzuri y Jijon, 1988.

World Bank, op. cit.

COMUNIDEC y WRI, 1988, and Landdzuri y
Jijon, op. cit.

. Data compiled from various annual and quarter-

ly reports of the Central Bank of Ecuador.

See ‘‘Ley de colonizacién de la Region Ama-
zonica," No. 2092, disposicidn general, article
38.

FCUNAE y COMUNIDEC, 1989.

The government hopes to finance these activities
through a US$100m loan being negotiated with
the World Bank, and through foreign investment
via a bidding process.

Lisa Naughton, 1989, personal communication.
Olsen, Stephen and Lufs Arriaga, 1989.
COMUNIDEC, ACCEA y WRI, 1989.

Olsen and Arriaga, op. cit.



» APPENDIX 5
Proposal for a New Management Structure for the TFAP

INTERNATIONAL STEERING COMMITTEE

Premise: An independent group that is not domi-
nated by forestry, development assistance agencies
or commercial interests, and that is less sensitive to
issues of ‘‘national sovereignty’’ than intergovern-
mental and public agencies is needed to fill the pres-
ent void of oversight and control over the TFAP.

Representation: Members should include representa-
tives of various interest groups with a stake in the fu-
ture of tropical forests, such as indigenous peoples,
rural populations in developing countries, national
governments, scienticts, and private enterprises. In-
terested like-minded groups could also constitute
subcommittees, such as an ‘NGO Subcommittee’’ to
facilitate consultation and outreach among these
groups.

Mandate and Function:

* To establish or confirm the goals, objectives,
guidelines and standards to be met in TFAP
activities.

* To meet annually to review progress in preparing
and implementing national TFAPs and all other ac-
tivities aimed at achieving the goals of the TFAP.

* To periodically evaluate adherence to TFAP stan-
dards and guidelines as a condition of further en-
dorsement of national planning exercises and im-
plementation of the TFAP.

°* To monitor the results of the TFAP, in terms of its
stated goals and objectives, and to amend or adjust
the TFAP goals, objectives, guidelines and stan-
dards, as appropriate.

° To review and approve the annual work plan and
budget of the TFAP secretariat, and to provide
oversight for the work of the secretariat and the
use of TFAP Trust Fund monies.

® To report periodically on the results of TFAP ac-
tivities and to clarify what is and is not being done
as part of the TFAP (i.e., to control the use of the
TFAP ‘“‘label”).
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INTERNATIONAL TFAP SECRETARIAT

Premise: A coordinating unit with a full-time staff
and adequate resources to function as a secretariat
for the International Steering Committee and to sup-
port TFAP related activities on a day to day basis is
needed; this secretariat must be considerably
stronger than the current Coordinating Unit at FAQ,
and should be independent of the FAO.
Representation: Members should include a multi-
disciplinary staff of administrators, and natural re-
source management and development professionals,
An affiliated but independent **clearinghouse’
charged with disseminating TFAP documentation
upon request is also needed.

Mandate and Function:

® To serve as the secretariat for the International
Steering Committee, to prepare appropriate
reports, briefings, and to fulfill other tasks as
directed by the Steering Committee.

® To respond to iz quiries about the TFAP, and to
liaise with national governments, aid agencies,
NGOs, and other institutions on the establishment
of national steering committees and the organiza-
tion of TFAP activities (issues papers, roundtables,
seminars, missions, etc.).

® To provide technical support for national TFAP
exercises as needed to insure compliance with
TFAP guidelines and standards.

® To encourage and support international coopera-
tion within the framework of the TFAP, through
the work of the International Steering Committee
and the TFAP/Forestry Advisors Group.

¢ To administer the TFAP Trust Fund in support of
regional, national, and local activities related to
TFAP’s goals and objectives.

® To support special studies, as needed, on the TFAP
implementation and assessment.

¢® To monitor and periodically evaluate the accom-
plishments and impacts of the various activities



undertaken within the framework of the TFAP and
to report on these results.

¢ To disseminate information about the TFAP: basic
principles, goals and objectives, guidelines and
standards, results of TFAP exercises, periodic as-
sessments of lessons learned, TFAP reports, etc.,
and to liaise with other organizations and institu-
tions involved in activities that affect tropical
forests, including the International Tropical Tim-
ber Organization (ITTO), the FAO Committee on
Forestry, the Inter-governmental Committee on
Forestry Development in the Tropics (CFDT), etc.

* To promote a better understanding among the
general public of the complexities and conse-
quences of tropical deforestation and the neces-
sary actions and anticipated benefits of the sus-
tainable development of tropical forests.

TFAP FORESTRY ADVISORS GROUP

Premise: Since its inception, the TFAP Forestry Ad-
visors Group has proved to be a very useful means of
promoting cooperation and information exchanges
among development assistance agencies involved
with the TFAP.

Representation: Members should include chicf for-
estry advisors or others tesponsible for program-
ming assistance in the forestry sector by the major
aid agencies, as well as representatives of imple-
menting agencies (government and NGO) involved
with the TFAP.

Mandate and Function:

* To meet per.odically on an informal basis to ex-
change information and to coordinate and har-
monize efforts in support of iiie TFAP.

* To identify and make use of opportuniiies to im-
prove the availability and use of human and finan-
cial resources for the conservation and sustainable
development of tropical forests.

® To help mobilize appropriate support for the work
of the International and National Steering Commit-
tees and corresponding TFAP secretariats.

® To liaise with the TFAP secretariat and the Interna-
tional and National Steering Committees of the
TFAP in the monitoring and evaluation of the
TFAP.
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¢ To recommend to the TFAP secretariat and the In-
ternational Steering Committee ways and means of
improving the TFAP.

NATIONAL TFAP STEERING COMMITTEES

Premise: A national TFAP cannot be successfully pre-
pared and implemented unless a broadly representa-
tive group of persons feels as though it ‘“‘owns’’ and
controls the process. Existing institutional structures
(e.g. Forestry Dept.) generally lack the means to pro-
vide for the multi-sectoral approach, strategic analy-
sis, broad participation and attention to policy re-
form and other changes in the political economy
that are required in the TFAP process.

Representation: Members should include representa-
tives of the communities most directly affected by
the TFAP (forest dwellers) and the full array of insti-
tutions and organizations (public and private) that
have a critical role to play in preparing and im-
plementing the TFAP and in influencing the use of
forest lands.

Mandate and Function:

* To foster agreement upon and generate support
for full participation in the TFAP planning process.

¢ To help gather and analyze relevant information
for the TFAP planning process.

® To guide the development of issues papers, terms
of reference, analyses, field studies, reports, and
proposals related to the TFAP,

¢ To support the decentralization of the TFAP plan-
ning process through mechanisms that favor con-
sultation and decision-making at the community
level,

® To develop a consensus on a comprehensive na-
tional strategy and integrated action plan for
achieving the goals of the TFAP.

° To contribute to increased political support for
policy reforms and other political and administra-
tive decisions needed to implement the TFAP
successfully.

® To help prepare and enact legislative reforms, poli-
cy revisions, human resources development plans,
research proposals, reallocation of available fund-
ing, investment plans (for national and external as-



sistance), arid ine other actions needed to imple-
ment the national TFAP.

¢ To monitor progress with the implementation of
the TFAP, to assess its impact, and to insure com-
pliance with TFAP guidelines and standarcs with a
view to promoting any corrective action
necessary.

¢ To report on the results of the national TFAP pro-
cess to the International Steering Committee and
Secretariat, and other interested parties.

NATIONAL TFAP SECRETARIAT

Premise: The eticctiveness of the Nationai Steering
Committee will depend on the participation of in-
dividuals who in most cases cannot devote them-
selves full-time to the TFAP process. This Committee
will thus need to be supported by a full-time
Secretariat, with appropriate staff and resources.

Representation: Members should include a relatively
small multi-disciplinary staff of administrators, natu-
ral resource management specialists and develop-
ment professicnals.
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Mandate and Function:

* To serve as the secretariat for the National Steering
Committee and to prepare appropriate reports,
briefings and fulfill other tasks as directed by the
Steering Committee.

® To respond to inquiries about the TFAP and to
liaise with government and aid agencies, NGOs
and other institutions on the organization of TFAP
related activities (issues papers, roundtables, semi-
nars, missions, etc.) and the dissemination of TFAP
reports.

¢ To prepare periodic reports for the National Steer-
ing Committee and International Secretariat on
TFAP activities completed, under way, or planned.

¢ To support special studies, as needed, on the TFAP
implementation and assessment.

* To help promote a better understanding among
the general public of the complexities and conse-
quences associated with tropical deforestation and
of the necessary actions and anticipated benefits of
the sustainable development of tropical forests.
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