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ABSTRACT
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Six local examples, from four continents, of overcoming the contradictions between economic
survival of farming communities and the need to stop environmental degradation are
systematically analysed. For each case the perceptions are discussed, that stakeholders had of the
problems at hand, along with the relations between the various categories of stakeholders. This is
followed by a discussion of the negotiation process that took place between the stakeholders,
including the role of initiators and mediators. Special attention is paid to the involvement of
different knowledge systems in this process. Conclusions are drawn about conditions leading to
success of the respective cases.
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Preface

Against the backdrop of a steadily growing world population, land and its associated
natural resources like water and biodiversity are becoming increasingly scarce
commodities. Little wonder therefore, that competition and the number of conflicts
over the access to these resources are steadily rising. Where conflicts over the use of
land in the past often had an economical background, growing environmental
concerns have over time developed into just as strong an issue. Similarly, the concept
of 'land use planning' when it was first developed primarily addressed the economical,
i.e. productive, factors and considerations rather than environmental concerns as
associated with various options for land use.

It was June 1992 at the occasion of the United Nations Conference on Environment
and Development (UNCED) in Rio de Janeiro when the need for integration of
policies in various fields with a view to sustainable development first became
globally recognized. Decisions which were taken with regard to a plan of action in
different development sectors to be pursued through this integration have been laid
down in a document which is commonly known as Agenda 21. Chapter 10 of this
document, titled 'Integrated approach to the planning and management of land
resources’, primarily deals with the reorganization, and where necessary the
strengthening and reorientation, of relevant deciston making structures. The concept
of land use planning is thereby regarded as an eminently practical way to resolve
conflicts while achieving an effective, efficient and sustainable use of land and its
natural resources. Operational aspects of planning and management however were
specifically not dealt with in Agenda 21.

'Operationalization of Chapter 10 of UNCED's Agenda 21" then became the subject of
an international workshop held in 1995 in Wageningen, the Netherlands. The
workshop was organized by FAO and the Netherlands government with a twofold
objective: to formulate recommendations and policy options on the implementation of
Chapter 10 to be submitted to the Commission on Sustainable Development and to
exchange knowledge and experience on the planning and management of land
resources. As an input for the discussions, participants from various countries
presented more than 30 cases of integrated land use planning at the meso-level. The
DLO-Winand Staring Centre (SC-DLO) acting as secretariat for the workshop at the
time, afterwards took the initiative to select six of the submitted cases which were
considered successful and study these in greater detail.

Within the Netherlands Ministry of Foreign Affairs, the Department for Rural and
Urban Development, DRU, is charged with various tasks in support of the Dutch
financed development programme as it relates to regional development. The
department considers land use planning to be an important tool that may be used to
bring about desired changes in the use of natural resources which are both socio-
economically sustainable as well as environmentally beneficial. The concept of land
use planning however is often associated with a non-sustainable, top-down
development approach. In its role as a knowledge broker, DRU decided to financially
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support the initiative of SC-DLO in order that successful examples of truly
participative forms of land use planning would become more widely known.

The document now in front of you presents the results of the study undertaken by SC-
DLO which reflect the efforts of various stakeholders to come to a negotiated solution
of various problems of land use in vastly different circumstances. It is intended that
this publication will serve as a practical reference for various events of capacity
building and knowledge sharing attended by those who are involved in the process of
planning for sustainable rural development.

A.W.F. Roos
Director Rural and Urban Development Department
Netherlands Ministry of Foreign Affairs
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Summary

Introduction

This report is the result of an investigation into the main factors for success in
interactive regional planning processes in both the industrialized and the so-called
Third World countries. The starting point for this investigation was an intemnational
workshop held in 1995 in Wageningen, where representatives of more than 30
countries presented their most successful cases on participatory regional land use
planning, thus responding to a questionnaire set up on the basis of mostly Dutch
experiences until that moment.

One of the recommendations of the workshop was to investigate thoroughly a number
of the most interesting cases in order to identify the main factors for success.
Eventually this was taken up by the DLO-Winand Staring Centre for Integrated Land,
Soil and Water Research in 1997,

The focus of all case-studies has been on the process of negotiations between all
important stakeholders, starting from the assumption that regional planning is
necessary to solve or prevent conflicts over the use of land and other natural
resources. Environmental degradation features as a conflict situation in all selected
Ccases.

The material for the case studies consisted of literature, reports (mostly made
available by the Ministry of Foreign Affairs of the Netherlands), and personal
comments by people 'on the spot’. The latter was thought to be essential for getting to
know the perception by the different stakeholders of the problems in the region.
Therefore much effort and time was put in getting local stakeholders or other people
'on the spot’ interested in this study and communicating with them,

The criteria for selection of the case-studics were:
—  Negotiations had to be an essential element in the planning process
— Private stakeholders as well as one or more departments of the central
government had to be involved in the process. Therefore the case-studies would
focus on the meso-level.
—  The case-studies had to come from different countries, with a majority from
those in the ‘Third World’.

Following these criteria, a selection was made from the cases presented at the

workshop in 1995. Other cases came forth out of an inventory of Dutch-financed

projects on land-use planning (Hoefsloot & van Ginneken, 1997, presented at an

internal workshop of the Dutch Ministry of Development Cooperation), and one case

(from Benin) was proposed by Prof. N. Réling at Wageningen University.

Probably there will be other interesting and successful cases in countries which were
not present at the workshop, and therefore this report does not intend to be
complete in its overview of successful cases.

SC-DLO Report 164 O 1998 (3 13



The case-study framework

All cases are studied using the same framework. The first step in each case-study was
to understand the perception by each stakeholder of the problems in the case-study
region. As explained, one of the basic assumptions of this study is that participatory
regional planning implies negotiating about the outcome of the planning process. In
order to understand the negotiations in each case-study and draw conclusions about
the methods and strategies used, it was necessary to understand the starting point of
each stakeholder in the negotiations as well as the relations between the different
stakeholders.

Secondly, the planning and negotiating process itself was analysed. Important points
were:

—  Who were the initiators of the 'new approach'?

-~ How did the negotiation and planning process evolve?

—  What were the important characteristics of the process?

—  Was mediation an important element?

The third topic which received special attention in this study, consisted of the
'knowledge systems' on which the different stakeholders base their perception and
analysis of the problems in their regions. In order to get a better understanding of the
positions taken up in the negotiations it is necessary to understand the way of thinking
and the knowledge base of each stakeholder. The way to investigate these was mainly
by identifying the different sources of information (like ‘scientific’ information
gathered via universities or agricultural extension services or ‘indigenous’ informati-
on based on traditional values) used by the stakeholders in the negotiations.

The six cases investigated are:

1. The Netherlands: the Gelderse Valley. This is an area of some 580 km” where
intensive livestock farming is causing severe environmental problems and in
competition with the development of nature and recreation areas. The traditional
(largely top-down and technocratic) governmental planning approach failed in
this Valley. A new approach was tried, with the formation of a negotiation
platform of 25 different institutions and organisations.

2. Botswana: the Chobe Enclave. This is a remote region of some 300 km?
surrounded by national parks and nature reserves, where the agricultural and
hunting activities of the local people compete with wildlife and nature
conservation pursued by the national government and international
conservationists. As the approach of 'law and order', to control illegal hunting,
failed, a new approach based on mutual responsibility was worked out.

3. Australia: the Murray-Darling Basin. This is a huge water catchment area where
soil degradation by agricultural exploitation is threatening the ecology and the
economic base of that same agriculture. Community based action supported by
governmental programs is the basis of an alternative way to convince the farmers
to change their agricultural practises.

4. Bolivia: the municipality of Comanche. This is a rural area and part of the
highland plateau of Bolivia where environmental degradation is threatening the
socio-economic base of the living systems of the rural population while the urban
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problems normally dominate the development efforts. Micro-regional planning
executed by agrarian syndicates was taken over by the municipal government.

5. Benin: the sub-prefecture of Ouesse. This case covers the western half of the
subdistrict of Ouess¢, where the traditional (sort of shifting cultivation)
agricultural system causes environmental problems which threaten the livelihood
of the population. At the same moment it is a case about the first attempt in
Benin of decentralised rural development.

6. Ethiopia: The Meket Woreda. This is a district in Northern Wollo where the
people suffered two famines (1974 and 1985) and a long civil war. Society is
changing from a feudal system (until 1974) to a more modemn society. An
internationally financed project intends to find a compromise between the very
centralised-paternalistic development approach of the government and a
participatory bottom-up approach.

From the analysis of the cases three types of conclusions are drawn. The first is about
the conditions determining success, the second about the methods used in negotiation
and the third about knowledge systems.

Conditions determining success

From the very start of a regional planning process onwards, there are some important
conditions to be taken in mind:

One is the way the region is defined. Among the six cases studied the regions were
determined along two different 'borders’. In the four *Third World’ countries the
regions are defined along administrative boundaries, while in the two industrialized
countries the regions are defined along ecological boundaries. This difference only
came up while analysing all cases, and therefore was not object for study. This
resulted in the hypothesis, that an ecological region definition demands a strong
democratic basis in society and well-developed local administrations.

Another important question is which stakeholders should participate in the planning

process. From the review of the literature (Chapter 2) it was concluded that preferably

all important stakeholder groups should participate in the interactive planning

process, but some questions were also raised:

—  Who are the important stakeholders?

— Can informally organized groups participate along with formally constituted
organisations and institutions?

From the analysis of the six cases it is concluded that it is not necessary to have all, or
virtually all stakeholders participating, as long as the main controversies are covered
by those who do. In all cases great efforts are made by the initiators of the process to
get a number of important stakeholders participating until the dynamics of the process
become such that the development instigated by that process can not be ignored
anymore. Equally important is that the main, opposing viewpoints are somewhat
balanced numerically. No single category of stakeholders should be in a position to
simply overrule the others by majority vote. While the number of stakeholders
participating seems to be a strategic choice, so is the possible participation of
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informally organized groups. In the Netherlands and Bolivia participation is limited to
the formally constituted farmers organizations which are strong organizations. In
Australia and Ethiopia much effort is put in the participation of informal groups.

A third important condition is the monetary inflow into the region. In all cases a
substantial monetary flow can be recognized towards the region. In five of the six
cases the funds are made available by external parties (central governments in the
cases of the Netherlands and Australia, international donor agencies in the cases of
Bolivia, Ethiopia and Benin), while in the case of Botswana, as a consequence of the
negotiations a substantial part of the funds could be generated and invested inside the
region instead of going to central government. ‘

Although a comparison with failed project would be necessary to be sure, it seems
plausible that the availability of a substantial monetary flow is a critical factor for
success. In all six cases some funds were set aside for facilitating the negotiation
process, but far more money was available as premium on successful completion of
the process, usually by either releasing or rerouting pre-existing monetary flows.

Methods in negotiation

Based on a review of the relevant literature (see Chapter 2) some theoretical
recommendations were formulated while creating the framework for analysing the
cases. These were:

—  The different government departments and representatives should “speak with
one voice” during the negotiations in order to create clarity about the problem
definition(s) and the margins for negotiations;

—  The measures proposed in the outcome of the planning process should be of
voluntary nature towards the individuals in the region, in order to be a stimulant
towards decision taking by consensus;

— A successful process of negotiations would need good mediation, in other words
some people or institutions should be considered as having a ‘neutral’ position
towards the ‘conflict’ situation so that they could take up the role as facilitators
and intermediaries.

After analysing the different cases, the following conclusions can be drawn:

1. About ‘speaking with on¢ voice’: in practice this scems less important than in
theory. In at least three cases it became clear that part of the negotiations took
place among the different government institutions involved, while in another
case this aspect remained unclear. The disagreement among government
departments did not prevent them from participating successfully in the planning
process, and the negotiation platforms created the possibility of alliances with
‘private’ stakeholders. An interesting question that can not be answered by this
study, is about the possibility that the process would take less time if the
government representatives would speak with one voice.

2.  About the voluntary nature of the measures proposed in the outcome of the
planning process: in five of the six cases the individuals (farmers and other local
people) are free to decide whether or not to participate in the activities develo-
ped. Thus the principle of voluntary participation seems important. The only
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exception is the case in Botswana. This is due to the nature of the conflict:
agriculture and hunting versus wildlife management. The solution was sought in
restricted hunting. This can only be executed if all other hunting is prohibited,
therefore voluntary participation is out of the question in this case. It must be
understood, however, that also in the other cases participation is made much
more attractive (e.g. through financial subsidies or tightening of national laws)
than non-participation.

3. About the importance of mediation: in four of the six cases mediators can be
clearly distinguished, in the sense that in those cases some people or an
institution successfully took up the role of facilitating the discussions and
negotiations, while at the same time avoiding to take up a strong position itself.
So mediation seems important, but the characteristics of the mediators were very
different, ranging from an NGO to the Provincial Government or to local
politicians. In the light of this study it can only be concluded that strict neutrality
of the mediator is not that important (in almost all cases the mediators do have a
direct interest in the process). What is important is that the mediator must be
acceptable to all important parties.

The role of different knowledge systems and new information in the
negotiation process

While creating the framework for the analysis of the cases, much emphasis was put
on this issue, but it proved difficult to deal with, probably because most reports are
written by the same kind of pcople and institutions: those who are convinced that the
‘scientific knowledge system’ can provide the appropriate ideas for solving the most
important problems. Investigation on the spot is necessary to get an in-depth view on
the ways knowledge and information are dealt with. Nevertheless, there is some
evidence in the cases that due respect for local knowledge systems, especially if
shown by facilitators, helped to pave the way for fruitful negotiations. It not only
provides an insight in local variations, but also helps building a sense of trust and
confidence among stakeholders who felt threatened and neglected in the pre-existing
situation.

The case of the Chobe Enclave is somewhat special. Here it became very clear how
‘scientific knowledge’ and ‘indigenous knowledge’ can match in solving a problem.
The scientific knowledge provides the policy makers with the necessary data for
defining the hunting quota, while the indigenous knowledge provides the local
communities with the abilities for a sustainable wildlife management. This leads us to
a more general conclusion: indigenous knowledge on its own will not guarantee
sustainable development, nor would scientific knowledge. Somehow the different
knowledge systems have to be brought together in a constructive way.
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1 Introduction

1.1 General background and purpose of the study

‘Land use planning as a top-down and static exercise has not only deserved its bad
reputation, but it is also bound to fail, especially today. Indeed, perhaps the term
'Planning’ in itself should be avoided because of these past connotations’ (Fresco,
1994). In the introduction of the book ‘The future of the land’, Fresco makes clear
that the traditional way of land use planning has not brought many satisfactory
results. In her analysis she states that the mere reason is that “we do not know very
well how to deal with conflicting societal goals...”. She partly sees this as a challenge
for improving the (computerized) models which can serve as technical tools for land
use planners. But she also states that ‘planning can never be just a technical venture,
but must involve a long-term participatory process which gives a voice to those
groups that are seldom heard’. In other words, an essential part of the planning
process involves negotiations between the (governmental) planners, land-user groups
and other interested parties.

The goal of this book is to determine essential elements for success in processes of
participatory integrated regional planning. To this end it gathers experiences from
different continents on these negotiation processes in integrated fand use planning. it
builds on the outcome of an international workshop titled ‘Integrated approach to
planning and management of land: operationalization of Chapter 10 of UNCED's
Agenda 21" which was held in Wageningen, the Netherlands, in 1995. At the
workshop more than 30 cases of integrated land use planning through negotiations at
the meso-level were presented. Some of those are worked out in more detail in this
book, always with the negotiation process at the meso-level as point of departure.
Lately it is becoming widely recognized (e.g. Fresco, 1994) that the negotiation
process 1s an essential element in integrated land use planning. Until recently the
participation of the land-user groups was seen as important only in the
implementation phase of the technocratically developed plans. Nowadays it is
becoming recognized that this is not enough, that the different stakeholders must have
a say in the planning process itself in order to assure a realistic and widely supported
basis for the integrated land use plan. But there is still very little recorded material on
the negotiation process in the context and as an essential element of integrated land
use planning, while there are bookshelves full of books and reports on the more
technocratic side of integrated land use planning via computerized model-building.
Therefore this book takes the negotiation process as central theme.

The view on integrated land use planning that will be expressed will be in accordance
with Chapter 10 of UNCED’s Agenda 21, the Agenda for the twenty-first Century as
adopted at the United Nations Conference on Environment and Develeopment in Rio
de Janeiro in 1992 and with the recommendations made by the workshop mentioned
before. Chapter 10 calls for an ‘integrated approach to the planning and management
of land resources through re-organizing and, where necessary, strengthening of
decision-making structures, including policies and planning and management
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structures. Such an approach recognizes the need for participation of all stakeholders
in land use decision making....” (Kwakernaak, 1995: 9). The workshop, in its
recommendations 1.9 and 2.3, respectively, calls for identifying sources of ‘funding
to carry out integrated land use planning and management with full stakeholder
participation” and for governments to ‘incorporate indigenous knowledge and
methods of land resources management into their policies and development programs
and assist people's organizations to do likewise, whereby research will be needed to
uncover this knowledge and incorporate it into formal data bases and planning
procedures’.

Both Chapter 10 and the Workshop stress the need for participation of all
stakeholders in integrated land use planning, but judging from the widely divergent
views on participation, the meaning of participation for the process of integrated land
use planning remains unclear. The recommendations proposed by one of the working
groups to the pienary meeting of the Workshop were more specific: ‘Planning of land
use should take place on the basis of the participatory negotiating processes in which
all stakeholders are involved’ (Kwakernaak, 1995: 38). At that level it was recognized
that in order to be effective in integrated land use planning, participation should equal
negotiation processes. This is taken as the starting point for the analysis of each case
study. Therefore, in the way the cases of integrated land use planning will be
described, the emphasis will be on negotiated conflict resolution.

One element not to be forgotten in recording the cases is to what extent the planning
process has actually changed the existing land use. Or to put it in another way, to
what extent has the outcome of the integrated regional planning process been
implemented? This shall be one of the main criteria used in this report for evaluating
the cases, because especially in land use planning it is well known that a lot of plans
are designed and decided upon, but a lot of them are never implemented, and if so,
the implementation often deviates far from the design.

This report is on successful cases of negotiated natural resource management and
does not aim at criticizing the societies described in the case-studies. In all cases, the
planning process was already underway or had ended. The stakeholders participating
in that process were known. What was not known, were the stakeholders who did not
participate in the described process. For instance, in a number of cases one might
suspect that a critical gender-analysis might reveal an under-participation of
women{groups). But we have chosen not to concentrate on a (power)analysis of the
participating and non-participating groups of society, but to concentrate instead on the
factors for success or failure in the methodologies of natural resource management
used, taking as main criterion the degree to which the different planned interventions
actually were implemented.

1.2 Methodology used

The first question to be answered here is about the choice of the cases: Why these
cases, and how were they found? We defined a case as successful, if the big majority
of stakeholders involved evaluated the case as such. By applying this criterion we
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tried to avoid criticism on the norms and values as they exist in the different societies
described in the cases.

With the international Workshop in 1995 a start was already made in collecting

material on interesting cases. The workshop participants had been asked to bring with

them descriptions of projects, whereby:

— Negotiations were an essential element in the planning process

—  Private stakeholders as well as one or more departments of the central
government were involved in the process. Therefore the case-studies would focus
on the meso-level.

From that starting point, the following steps were made:

— Of all the cases presented, a selection was made merely on criteria about the
performance of negotiation-platforms in the case description. In first instance
five African cases and the Australian one were selected, while it was decided to
present one case from the Netherlands.

—  The next step was to renew the contacts with the persons that presented the cases
during the workshop. Only in two of the five cases, people showed interest in co-
operating in this study, both from Botswana. From these, only one was selected
because of the criteria to present cases from as many countries as possible.

—  Out of a review of methodologies in fifteen land use planning projects, that were
financed by the Dutch government (Hoefsloot & van Ginneken,1997), two
projects were selected because of their methodology used.

— In the process of studying the relevant theoretical concepts and discussing these
with Prof. Rdling of the Wageningen Agricultural University, contact was made
with one of the PhD. students, Ir. Constant Dangbegnon from Benin, who wrote
Chapter 7.

One very important criterion during this whole process was the availability of enough
and relevant material in the Netherlands. This is probably the most important
limitation in the whole research process. Although in all cases contact was made with
people on the spot, in five of the six cases, the main part of the description was
written in the Netherlands, to be completed and corrected by stakeholders and
independent sources on the spot.

Reviewing this process of case-selection, it can be concluded that it is rather by
coincidence that these cases are put together in one report. This implies that there is a
good chance that there will be other relevant and equally successful processes of
regional planning through interactive policy making going on in the world, and this
report therefore only intends to contribute to a starting discussion.

After the process of case-selection, the research methodology in five of the six cases

(one case was written by Constant Dangbégnon under supervision of the first author)

followed more or less the following steps:

—  Background material on the country, the region, the people, the land-use, the
conflicts and the methodology was collected and studied.

LY
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—  Contact with people on the spot was made via fax, e-mail and telephone.
Concrete questionnaires (for each case different) were sent to them. once they
had showed interest.

—  Using the network of Wageningen Engineers working in third world countries, in
four cases valuable information was gathered from non-stakeholders, and the
context descriptions were checked. In this process Ir. Henk Peters made such
valuable and extended comments, that in fact we ended up writing Chapter 8
together.

—  On basis of the available material, a first incomplete draft was written of each
case-description. This was sent to as many local people as possible with the
request to give comments, complete it if possible and propose changes. In all
cases this step proved to be very important to complete the picture and to get a
better view on the nuances.

—  Then an improved version was written and sent to the respondents again with a
last call for comment. At the same time the second author went through each
draft, checking on its methodology, its consistency and its analysis.

1.3 Reading guide

This book is organized in the following way. Chapter 2 gives a short overview of the
theories on integrated regional planning emphasizing the need of a negotiated
outcome. The role of the different stakeholders in the negotiations is discussed, as
well as some methodological aspect of the negotiations. One key-element for
reaching successful negotiations is the recognition of the existence of different but all
valuable knowledge systems. Central government planners will base their arguments
on a totally different knowledge system than the local land users. Most data used by
the first group will be more or less 'scientifically’ based, while most data used by
farmers or other land users will have their basis in tradition and direct observation of
the actual land-use processes. The interaction of these different knowledge systems
will be worked out in the second part of Chapter 2.

Chapters 3 to 8§ are the recordings of the different cases, one case per chapter. For
each case the important stakeholders and the main problems are introduced, to be
followed by the perception of the problem(s) by the different stakeholders through the
use of a problem-stakeholder matrix. After that, the main stakeholders and their
perception on the problem(s) shall be discussed. Then the focus of the description of
each case shall shift to the process. Therefore first the approach chosen and time
frame shall be discussed, followed by the negotiations themselves with emphasis on
the participation of the stakeholders, the outcome of the negotiations and the way the
outcome was reached. As last part of the description of each case an analysis of the
use of information as input in the negotiations shall be made and conclusions shall be
drawn on the main factors for success or failure of the project.

In the last chapter some general conclusions are drawn from the cases presented.
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2 The state of the art

2.1 Introduction

All over the world different organizations like FAO and Wetlands International, as
well as national governments, are nowadays stressing the need to operate through
negotiation platforms at the meso-level as a way of integration of spatial and
environmental planning. The FAO calls these platforms: District Land Use Planning
Group (FAO, 1995). Wetland International cails them Community Management
Areas (Deschamps, 1994), while the Dutch Ministry of Housing, Spatial Planning and
Environment uses the term Steering Committee (VROM, 1995).

Although these negotiation platforms have different names, there are several features

they have in common:

— They function as the negotiation platform between government authorities at
different levels, local resource user groups and other interested parties.

~  To facilitate the participation of the local resource-user groups and other local
stakeholders, the negotiation table will be placed in or very close to the area in
dispute.

— The negotiations have to be action oriented, meaning that within a limited time-
span the platform must have decided upon concrete activities and their
implementation plan.

— The goal is satisfying the needs of all. This means that so-called win-win
solutions are sought and formulated: solutions from which every party involved
is to gain.

—  The decisions taken by the platform are binding to all parties, meaning that all.
parties (authorities as well as local organizations, firms, NGO's etc.) share the
responsibility for the implementation of the decisions taken.

Those are some of the methodological points of departure for structuring integrated
regional planning through negotiated conflict resolution. It will be clear that the
responsibility of each stakeholder in this process will be different. Central
government departments have a responsibility to the whole of the national society,
while local governments will be most interested in the direct well being of their
community. Local resource-user groups have a responsibility only to themselves and
the future of their kin. Thus the role of each stakeholder in the negotiations will be
essentially different. This notion is worked out at the theoretical level in the first part
of this chapter.

Negotiations are built on two elements: power and arguments. Assuming that
negotiations are needed to reach the expected outcome, power only can be exercised
through the use of arguments. Arguments are built on knowledge, but not all
knowledge is comparable. It can not be expected that a farmer will fortify his
argument with statistics or scientific research. Nevertheless (s)he may be very
knowledgeable about the local situation (socio-economically as well as with technical
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concepts like soil-quality) and might express this in mythical terms, for instance
referring to religion in arguing against the exploitation of the forest on a certain spot.

More so, it is essential in negotiations to give room (not only in time, but also by
showing respect) to all stakeholders to build up their case in order to reach a shared
vision on the needed developments in the region. In the second part of this chapter
some of the implications of what is argued here, will be worked out.

2.2 Negotiations as essential element in integrated land use planning

Integrated land use planning is a way of resolving conflicts over land usé (Dent,
1995) through looking for solutions that integrate social, economic and environmental
goals via a process of negotiations between all stakeholders. This book will focus on
the negotiation processes at the meso level, thus looking for planning methods where
both public organizations (through the different government institutions at all levels)
and private organizations meet. The meso level (van den Berg et al., 1995) is defined
as the highest possible level of aggregation at which local stakeholders can perceive
concrete problems and solutions to their land resources. It is also the lowest level at
which departments of the central government can negotiate with other stakeholders
about the social, economic and environmental goals. In order to facilitate this
negotiation process it is argued that it would be desirable if the boundaries of the
meso-level region are ecological boundaries instead of administrative ones, so that
causes and effects of environmental problems within that region can be traced.

The two main criteria for evaluating integrated land use planning (van den Aarsen et

al., 1995: 24) arc:

— Is the outcome of the planning process sound and sustainable? This is the
normally asked question on the technical quality of the plan with an emphasis on
sustainable development.

— Is there sufficient community support for the outcome of the planning process in
society? This question is essential in integrated land use planning because of the
element of ‘resolving conflicts’ (see definition above). The mere recognition that
integrated land use planning has to do with conflict resolution, leaves no other
possibility (besides implementation by use of force) then creating a sufficiently
broad basis of support for the planning process.

Negotiations are essential for creating a sufficiently broad basis in local society while
participation of the central and provincial (or district) government in those
negotiations is necessary in the light of the environmental and socio-economical goals
set by the national and regional society.

The way competencies are divided between government levels is different for each
country. In some countries the major part of the planning process is delegated to the
lower levels of government, while in other countries the implementation is
decentralized. What can be said in general is that each government level has its own
specific interests in the integrated land use planning process. The lower levels of
government in general are more closely related to the private stakeholders who have a
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clear interest in the region, and thus their positions can easily be mutually influenced.
In case the lower levels of government are elected. their popularity might influence
the position they take in the negotiations. They also might put more weight in certain
local processes, while the higher government levels tend to be more interested in the
overall processes.

The implications for the planning process are that at the negotiation platform there
will not be one government, but several governmental stakeholders with different
interests and competencies, which have to find a way of cooperation between them.

2.2.1 Negotiations at the level of the central government: setting the
margins

In integrated planning the stakeholders in a certain region are mutually dependent.
This also counts for the government institutions at all levels. The central government
will not be able to successfully implement regional plans totally on its own without
causing big social tension. Neither can the local stakeholders. They need the legal
framework, the financial means and certain knowledge from the governmental
departments and other parties in order to be able to push certain developments.

In Third World countries another type of stakeholder participates also: the
international donor agencies. They have often certain thematic interests, irrespective
of where they operate: for instance, most international donors have special interest in
capacity building at local level, institution building and in maintenance of the
btodiversity. With the funds they have available for Third-world cooperation, they
can play an important role.

Different steps in the planning process can be distinguished. The first step consists of
negotiations between different departments at central government level, sometimes
with a decisive role for the international community. This is either to agree on the
problem definition and on which stakehoiders need to be invited in the planning
process, or to agree first on the main development that must take place in the region
and based on that decision on which stakeholders must be invited at what time.

One essential element in both types of processes is that the different departments at
central government level must agree on 'speaking with one voice' in the negotiations
with other stakeholders during the whole planning process, not to make their
argument stronger, but to avoid uncertainties about the 'room for manoeuvre' at the
meso-level negotiating table. It is necessary that at central government level the
different departments involved reach consensus on the main developments they
would like to instigate in the region. In this way the legal and financial framework for
the integrated land use planning process at the meso-level is created.

Sometimes the initiator of the integrated planning process is not one of the
departments of the central government, but the provincial (or district) authorities or
even private organizations that have the strength to push forward certain
developments. In those cases, the central government departments have to catch up

SC-DLO Report 164 3 1998 0 25



and go through the same steps as described above while avoiding to frustrate the
process. The framework to be created by the central government departments must be
in concordance with the ongoing process, otherwise the initiators will not see their
own interest for getting involved with the central government departments.

2.2.2 Interest and competence of the different government levels

So far we have focused on the process at the level of the central government. In
integrated land use planning the district and local levels of the government
institutions also play an important role, often from another angle then the central
government departments. Each government level has its own defined competence of
decision taking and of action. During the last decade decentralisation of competences
form the central to local governments has spread all over the world. As a result, the
district (provincial) and local governments have often acquired extensive
competences over land use planning. In integrated land use planning it is essential
that these competencies are respected by the higher levels of government, because
each government level is needed in the planning and implementation process.
Integrated planning has to be a cyclical process in the sense that planning and
implementation are continuous and ever repeating phases of the overall process.
Implemented elements must be evaluated continuously and the evaluation must be
used as learning points in the ongoing planning. This can only be done through
effective cooperation of all levels.

Local governments tend to have different interests from those of the central
governments. As the local government has a position much closer to the local private
stakeholders, their position in the negotiations is less predictable than the position of
higher levels.

2.2.3 Negotiation between all stakeholders at the meso-level

As we have seen in the introduction, also non-governmental stakeholders must be
involved in integrated land use planning, and they even might be the initiators. Here
we must think of grassroots organizations, such as farmers unions, environmental
groups, local chambers of commerce and industry, but also of large industrial firms,
banks etc.

In many situations it is clear from the very start which stakeholder-organizations at
least should be invited, but a problem might be that other stakeholders do not have a
formal organization which can represent them. In that case an estimation must be
made of the importance for the planning process of the participation of these
stakeholders. In case these stakeholders should be included, one should look for the
most relevant informal organisation form. Each member of a community is part of
different informal organizations inside and outside of that community (e.g. the
community itself, the church, family-clans, etc). Some of these informal organizations
might function as representative organization at the negotiation pilatform. Including
informal and formal organizations in the same negotiations can give another
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dimension to the negotiating process. Through some of the cases, we will come back
to that.
The FAO and others state that the negotiations at the meso-level should be action-
oriented (see introduction), thus decisions have to be taken within reasonable time
and the platform must make it difficult for stakeholders to frustrate the process by
claiming more time for research etc.

The point then is what is the procedure for decision making. Can decisions only be
taken by consensus, or to put it in another way, has every participating stakeholder
the right to veto a decision? Or can decisions be taken by majority or just the most
powerful stakeholders?

2.2.4 Mediation and win-win solutions

It is considered essential for the implementation of integrated land use planning that
emphasis is put on finding win-win solutions in the negotiations. No participating
stakeholder should be left with the feeling that he or she will loose by implementation
of the outcome of the planning process. Every stakeholder must be satisfied at least to
some extent, have the feeling that he or she could easily have been worse off without
it. This does not mean that the outcome has to be optimal to each stakeholder, that
would not be possible.

One of the implications of the will to find win-win solutions, is that decisions
preferably should be taken by consensus. That is the most effective way to avoid that
any of the stakeholders will boycott the implementation of the plan because they can
not agree on the decisions taken. The question then is how strictly consensus decision
making should be taken. In negotiations with ten stakeholders, to what extend does it
matter if one stakeholder does not agree? This question can only be answered in the
practice of each project, and it will also depend on how influential the stakeholder is.

It must be realized that there are always stakeholders at a negotiation platform, who
will not put automatically much effort in finding win-win situations. Most
stakeholders will concentrate on their own interest first. One way to overcome this
problem is by putting a good mediator on charge of the negotiation process. He or she
must be recognized by all stakeholders as independent towards the most conflicting
interests in the project, and an expert in communication processes. The mediator will
function as chairman of the negotiating platform and will have the freedom to discuss
issues with any stakeholder. In that way the mediator is free to choose the most
appropriate way of dealing with conflicts. In this process it is the prime responsibility
of the mediator to create the so-called win-win situations.

2.3 Dealing with different knowledge systems at the negotiations table
Knowledge and information play an important role in integrated land use planning.

But knowledge is not objective in the sense that it is equally valued by all
stakeholders. In relation to agriculture, researchers now recognize that some farmers
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structure their agricultural activities according to the 'scientific' knowledge (=
knowledge developed at rescarch stations and Universities and spread through the
extension services), while other farmers base their agricultural decisions on their
iIndigenous’ knowledge system which often is based on experience in their socio-
economic and physical environment and traditions. As a matter of fact, most farmers
are themselves trying to blend both knowledge systems in one way or another. The
problem in relation to regional planning, is that many stakeholders who follow a
certain knowledge system consider other knowledge as inferior to theirs. Still, a large
majority of government employees, university personal, extension officers and
agricultural researchers are convinced that the scientifically developed knowledge is
far better equipped to guarantee sufficient agricultural production and development
than indigenous knowledge. In the context of integrated land use planning this is a
problem because the conviction that one’s knowledge is superior has a negative
influence on open negotiations.

2.3.1 Land use planning based on 'scientific' knowledge

In integrated land use planning government decision makers often base their plans on
analyses of complex databases. Soil maps are made, climate data are gathered,
hydrology and geo-hydrology is studied. The next step that is made sometimes is a
farming system analysis in order to have access to the necessary socio-economic data.
Then if possible, computerized simulation programmes are developed and used in
order to predict certain developments on the basis of all available data. It is often
assumed then that with an objective, computerized analysis of future developments
land use plans can be made.

The value of all the databases mentioned above is beyond discussion. The problem
lies not within the information gathered, but in the assumption that integrated land use
planning is a process that can be driven mainly by objective analysis of all data. This
assumption ignores the fact that integrated land use planning is about resolving
conflicts over land use. Conflicts seldom can be solved by merely applying the results
of an objective analysis of the problem situation. Almost always normative elements
and values and sometimes just power relations play a very important role in conflicts.
Hence, scientific data gathering and analysis alone is not enough to get satisfactory
results from the integrated land use planning process.

2.3.2 'Indigenous' knowledge as basis for locally steered development

A lot of what happens in a certain region is based on locally available knowledge.
Most often this knowledge finds its roots in the traditions of the people and in the
experience the local stakeholders have with the ongoing and former socio-economic
processes in the region, as well as experience with the technical possibilities
(knowledge of the soil, climate, ground water, crop varieties, animal species, etc.) of
the different sites in the region. This indigenous knowledge forms the basis of a lot of
(usually small scale) developments in the region. The central government is involved
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in this kind of developments by defining the legal framework and structuring the
national economy {(availability of certain financial incentives, market structure, etc.).

In rapidly changing or environmentally degrading situations however, the locally
available indigenous knowledge is likely to be less appropriate to steer the needed
process. New information (scientifically based) is needed, not to replace the
indigenous knowledge but to complete the picture.

2.3.3 Negotiations between stakeholders with a different knowledge base:
clashing or working together?

Often, integrated land use plans fail to be implemented because local stakeholders
will not cooperate or even boycott the implementation phase of the plans. According
to their information and knowledge, the plans probably do not assure sufficient
benefits for them.

The meso-level negotiation platform can stimulate all stakeholders to interchange
relevant information and via open discussions ‘create 'rich pictures’ in which
stakeholders begin to see another’s point of view, avoiding the practice of reducing
diversity to uniformity’ (Rdling, 1996). That might prove to be the most successful
way to work on common solutions.

From this point onwards, the situation might become different comparing the
situation in industrialized countries with the situation in third world countries. In the
industrialized countries all desired information is readily available or can be collected
within limited time. Information gathering is not the problem, but the questions that
arise are: who defines what kind of information should be gathered, who has access to
the information and is the analysis of the information made by independent sources?
A distinction should be made here between the scientific information from
government or academic sources and the 'indigenous' information from the local
stakeholders.

Example: In a certain project one of the first studies commissioned by the Meso-level Regional
Planning Committee was research on different styles of farming encountered in the region. The
reason to commission this research was mainly to convince the different departments of national
government of the fact that, besides the 'scientifically designed' rationality of farming, there are
other, at least equally rational styles of farming that can assure a future to the farmers. For the
farmers themselves this of course is common knowledge, to the Ministry of Agriculture this was
new.
On the other hand, in the planning phase of the same project new scientific knowledge was
needed, mainly about the ecological consequences of proposed developments. Those ecological
studies proved essential in the negotiations aimed at finding win-win solutions for both
economically and ecologically driven stakeholders.
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