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1. Introduction 

1.1 Statement of the problem 

The clearing of forests, mainly for agricultural production, has received more focused attention in recent 
years as countries seek to address the climate crisis or achieve the sustainable development goals. 
Deforestation, forest degradation and agricultural production are responsible for just under a quarter of 
all greenhouse gas (GHG) emissions yearly, mainly from deforestation that clears forests for more 
agricultural land as well as agricultural emissions from livestock, soils and nutrient management 
(Intergovernmental Panel on Climate Change (IPCC), 2022; Jia et al. 2019). Recognizing the importance 
of governance and policy to influence deforestation and degradation risks, many developing countries 
have pursued policy approaches and positive incentives to reduce emissions from deforestation and 
forest degradation (referred to as REDD+) (UNFCCC, 2010; 2013), and these approaches and incentives 
are also reflected in many land use sector pledges to the United Nations Framework Convention on 
Climate Change (UNFCCC) Paris Climate Agreement (UNFCCC, 2015a).  

The direct drivers of deforestation and forest degradation are human activities or immediate actions 
that directly impact forests and land (Geist and Lambin, 2002), such as logging, agricultural expansion, or 
infrastructure and road development. These drivers are visible to the eye, but the underlying causes that 
motivate them are harder to detect. Working behind the direct drivers of forest loss or degradation are 
underlying drivers, which are often harder to identify and quantify but which must be addressed in any 
effort to reduce pressures on forests (Geist and Lambin, 2002; Kissinger et al. 2012). The underlying 
drivers are complex interactions of fundamental social, economic, political, cultural and technological 
processes that influence the direct drivers, and are often distant from their area of impact (Geist and 
Lambin, 2002).  

Under UNFCCC agreements, countries engaging in REDD + must assess both the direct and indirect 
drivers of deforestation and forest degradation, as part of REDD+ readiness (UNFCCC, 2013). Readiness 
preparation plans (R-PPs) describe the national REDD+ readiness activities of each country, and they are 
produced individually by each country and are submitted to either the UN-REDD Programme or World 
Bank Forest Partnership Facility. In these plans, countries identify their direct and indirect drivers 
affecting forest cover and quality, which forms a basis to inform the development of national REDD+ 
strategies or action plans (UNFCCC, 2010; 2013). National REDD+ strategies or action plans are 
developed to address ‘the problem’ of direct and indirect drivers by implementing REDD+ activities, 
often with international financial assistance, to reduce GHG emissions and qualify for results-based 
payments once emission reductions and forest cover improvements have been achieved. 
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However, are the direct and indirect drivers of deforestation and forest degradation being addressed in 
practice at the national-level? While there is a growing body of literature on the causes of deforestation 
and forest degradation, there has been less assessment of what enables effective policy responses to 
address drivers in the literature. Additionally, despite an ever-expanding literature on REDD+ and its 
functioning in multiple national contexts (Korhonen-Kurki et al. 2018; Busch and Ferretti-Gallon, 2017), 
whether this global mechanism has effectively addressed drivers remains understudied. This issue is the 
pressing research gap addressed in this thesis.  

As the demand to reduce deforestation and forest degradation has grown in the international climate 
arena, a range of methodologies for assessing the direct and underlying drivers has been developed. 
Spatial assessments have sought to quantify the relative impact of different drivers on forest cover and 
quality. The expansion of agriculture into forests is the primary direct cause of tropical deforestation 
(Pendrill et al. 2022; Crippa et al. 2021; De Sy et al. 2019; Curtis et al. 2018; Busch and Ferretti-Gallon, 
2017; Hosunoma, et al. 2012; Houghton 2012), although there is debate over the relative extent to 
which agriculture drives deforestation and the ultimate fate of land use after forest clearing (Pendrill et 
al. 2022; Dummet et al. 2021). Spatial assessments of land cover change and activity data provide 
important reference points to infer what the relationship is between direct drivers and the underlying 
drivers that influence them. 

Conceptual models that enable a better understanding of the drivers of deforestation and forest 
degradation have also been developed in both environmental science and economics. For example, 
Geist and Lambin (2002) identified proximate (direct) and underlying (indirect) causes as a basis for 
deciphering the drivers of deforestation and the effects of policies addressing them using spatial analysis 
and remote sensing (Bos et al. 2020; Ferrer Velasco et al. 2020). Kaimowitz and Angelsen (1998) placed 
more emphasis on the economics behind the immediate and underlying factors. Furthermore, economic 
methods such as marginal abatement cost curves, have been used in integrated assessment models to 
assess GHG emission abatement potential and the associated abatement costs related to climate 
mitigation policy options, testing the influence of key underlying drivers on outcomes (Gusti et al. 2019). 

These models and methods have also informed wider assessments of the implications of the drivers of 
deforestation. For instance, the policy and governance implications of REDD+ for addressing these 
drivers have been examined from a forest transition perspective (Angelsen and Rudell, 2013). Others 
have assessed global REDD+ ambitions and national-level policy responses to address the drivers of 
deforestation (Hein et al. 2018; Kissinger et al. 2012). In turn, these frameworks have been supported by 
existing systems models such as the driver-pressure-state-impact-response (DPSIR) framework to 
identify so called ‘causal chains’ from drivers to impacts and ultimately policy responses (Gupta et al. 
2020). These bodies of literature have limited connection to and integration with the literature on 
governance pathways to address fragmented policy arenas, and this issue is further explored in Section 
1.3 on the theoretical perspectives. 

The acknowledged role of agriculture expanding into forests, as the primary direct cause of tropical 
deforestation, implies that national REDD+ interventions should target the main direct driver: 
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agriculture. However, this is not necessarily the case. Kissinger et al. (2012) reviewed 31 national REDD+ 
R-PPs, providing a pan-tropical view of the state of REDD+ readiness across Asia, Africa and Latin 
America. The review, commissioned by Norway and the United Kingdom, was a formative technical 
contribution to the UNFCCC deliberations on REDD+ and specifically helped forge a collective 
commitment by REDD+ countries to agree to address drivers as part of REDD+ national strategy 
development in the Warsaw Agreement on REDD+ (UNFCCC, 2013). The review provided an assessment 
of how countries define ‘the problem’ of direct and underlying drivers, the scope of their problem 
identification, and what countries identify as related solutions to the problem. The study found that 64% 
of the countries reviewed identified large-scale industrial agriculture as the primary driver of concern, 
and an additional 17% of countries reported small-scale agriculture as the primary driver. Pan-tropical 
spatial assessments corroborate these estimates, attributing approximately 80% of deforestation to 
agriculture (Curtis, 2018; Hosonuma et al., 2012). However, Kissinger et al. (2012) found that sustainable 
forest management (consisting of inventories and management plans, improved silvicultural 
technologies, forest certification relating to community forest concessions and better management 
regimes), not interventions to limit agricultural expansion, was identified as the preferred solution by 
55% of the countries reviewed. This finding indicates the predominance of forest sector-focused 
interventions. Few countries focus on the wider drivers of international and market forces, particularly 
commodity markets, prices, and foreign direct investments. In addition, where these underlying drivers 
are recognized, they are linked again to forestry rather than to agriculture. 

These findings to date raise important questions as to: (1) why the underlying drivers are inadequately 
identified; (2) why there is a large disconnect between the identification of direct drivers and the 
corresponding underlying drivers; (3) why there is a lack of adequate understanding of the scale at 
which these underlying drivers operate; and (4) the apparent mismatches between problem 
identification (drivers) and the identification and selection of national-level policy responses. 

The current body of literature also demonstrates that country progress and the political willingness to 
tackle the drivers of deforestation and forest degradation are slow and that there is a persistent 
inadequacy in policy definition and implementation (Frechette et al. 2014). For instance, Olding (2017) 
found that emphasizing REDD+ as a means of supporting international and national commitments to 
reduce poverty and unsustainable growth, which are primary underlying drivers of deforestation and 
forest degradation, has not yet been clearly addressed. Similarly, market mechanisms and public
private hybrid arrangements as a lever to achieve REDD+ policy results have been explored, but they 
have not been systematically integrated into a framework for addressing drivers beyond the forestry 
sector (Cadman, Maraseni, OkMa, & Lopez-Casero, 2017; Lambin et al. 2014). Comparative qualitative 
assessments of country progress in implementing REDD+ policies have assessed the conditions and 
combinations of factors that influence REDD+ policy adoption (Korhonen-Kurki et al. 2017; Brockhaus et 
al. 2017). These assessments have also continued to provide granular data on the direct and underlying 
drivers, raising important questions about long-held assumptions that demand-side and supply-chain 
measures to improve practices in the largest agricultural commodities driving tropical deforestation are 
in fact the culprits (Pendrill et al. 2022). 
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These important developments notwithstanding, it remains unclear how as an international 
environmental governance instrument, REDD+ is affecting the framing and resolution of drivers in 
general and the underlying drivers in particular in diverse national-contexts.  

This thesis explores the extent to which drivers are being addressed through national level policy 
interventions, such as sectoral policy and public finance allocation. Furthermore, this analysis is placed 
within the broader context of the fragmented national-level policy arena into which REDD+, as a global 
policy mechanism, must fit, including the diverse policy domains of agriculture, energy, water, climate 
and rural development (Hogl et al., 2016). Fragmentation is defined as the implications of institutional 
variety in the absence of hierarchical coordination (Zürn and Faude, 2013). Fragmentation in national-
level REDD+ initiatives is characterized by incoherent or conflicting sectoral goals, disconnects between 
global and local ambitions and actions and imbalanced power dynamics between actors (Hogl et al., 
2016; Winkel and Sotirov, 2015). It may also be affected by the multi-level nature of regulation, between 
the national and the sub-national, and the devolution of rule-making authority to private initiatives such 
as forest certification (Clapp and Scott, 2018).  

The need for multi-actor coordination, defined as the collaboration of different policy actors via their 
participation in decision-making processes, has been extensively explored in the REDD+ literature 
(Peters, 2018; Fujisaki et al. 2016; Korhonen et al. 2015). Coordination failures are observed in national-
level REDD+ initiatives, attributed to the inability to recognize key multi-level problems in the relations 
among actors, including a lack of accountability, agreement, and alignment (Fujisaki et al. 2016; 
Korhonen-Kurki et al. 2016). The implication is that fragmentation further complicates national policy 
responses to realize REDD+ goals, but how fragmented and uncoordinated action makes addressing the 
direct and indirect drivers of deforestation even more challenging remains less explicitly addressed.  

Thus, the problem addressed in this thesis is the mismatch between the identification of the direct and 
underlying drivers (the problem) fuelling deforestation and forest degradation and the development of 
national-level policy responses to advance REDD+, with implications for whether the ambitions 
identified in the global environmental policy agenda are being and can be met. 

1.2 Research objectives and questions 

This thesis explores whether and how national-level policy approaches in REDD+ developing countries 
are focusing on and are able to address the multi-scale and multi-sectoral direct and underlying drivers 
of forest loss and unsustainable land use change. In doing so, the thesis explores what implications this 
mismatch has for whether the ambitions identified in the global environmental policy agenda are being 
met by national governments. 

The overarching question that this thesis addresses is as follows: In what ways do global environmental 
policy agendas such as REDD+ help to address the underlying drivers of environmental degradation, 
when confronted with fragmented cross-sectoral and multi-level policy processes at the national level?  
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Exploring fragmented cross-sectoral and multi-level policy processes at the national level is an important 
contextual aspect that frames characteristics that are particular to the REDD+ context. The overarching 
question is addressed via two main cross-cutting research questions that the chapters in this thesis 
explore: 

1. To what extent do national-level REDD+ policy responses identify or conceptualize the problem 
of direct and underlying drivers of deforestation? 

 
2. In what ways do national-level REDD+ policy responses seeking to affect driver pressures help 

overcome the cross-sectoral and multi-level governance challenges in the fragmented policy 
arena?  
 

Both questions seek to develop a new understanding of the challenge that addressing drivers poses, in 
relation to the modalities and methods that countries pursue to implement REDD+, and what the 
implications are for the national implementation of global environmental agreements more generally.  

1.3 Theoretical perspectives  

This section explores various strands of the environmental policy and governance literature, to consider 
whether and how they address drivers. This overview is intended to be illustrative rather than 
comprehensive, with a selective set of literatures considered (see Table 1). The two key questions 
shaping this review are (1) whether and how this literature frames or includes the direct and underlying 
drivers of environmental degradation in their conceptualizations and analyses, and (if so) (2) how 
problem framing and identification around drivers are linked to solution oriented policies and policy 
processes. 

Since the Rio Convention of 1992, a wide body of literature that assesses the dynamics of sustainability 
and governance has emerged. This literature has explored the challenges that international policy 
responses face in addressing global environmental challenges, such as biodiversity and forest loss as 
well as desertification. REDD+ is one of a multitude of global environmental policy agendas that seek to 
describe and articulate new environmental policy responses to address sustainability challenges. 
Investigating innovation in environmental policy responses has been one key focus of this burgeoning 
literature (Chaffin et al. 2016; Jordan, Wurzel and Zito, 2013; Bernstein and Cashore, 2012). Such 
investigations often start with the recognition of the fragmented policy arenas (dispersed, multi- level, 
multi-sector) that global environmental policy agendas face, in their quest to be translated into national 
and sub-national policy and regulation, and between the public and private sectors (Ostrom, 2010; Van 
Asselt and Zelli, 2014; Jordan et al., 2018). The translation of global agreements into national policy 
leads to fragmentation as goals and objectives are divided horizontally between ministries and vertically 
between levels of government (Zürn and Faude, 2013; United Nations, 2018). Policy responses also drive 
fragmentation when problems and solutions are divided and repackaged to fit the expertise and 
mandate of different parts and levels of government (Howlett et al., 2015). Sector-specific, uni-
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dimensional, and uncoordinated policies are recognized as being unfit for the purpose of addressing the 
complex, multi-dimensional problems that societies face in sustainable development (Cejudo and 
Michel, 2017), which characterizes REDD+.  

Polycentric governance has emerged as a means to describe contemporary multi-level, multi-actor, 
multi-issue policy landscapes. Implicitly, decision-making takes place at multiple scales and across a 
number of jurisdictions in support of common goals regarding different public goods that can be 
delivered by different combinations of agencies that self-organize at different scales and that actors 
choose accordingly (McGinnis and Ostrom, 2011; Carlisle and Gruby 2017). Emphasis is placed on the 
functionality of the polycentric system, what enables it and what hinders it, with an implicit assumption 
that polycentric systems are fit for the purpose of improved relations for solving complex commons 
problems. Somewhat related is the literature on institutional interaction and interplay (of rules, norms 
and strategies, as per Ostrom (2005)), which explores institutional interaction in environmental 
governance, and the mechanisms through which conflict and interference among different regimes and 
institutions can be overcome through interaction and linkages (Oberthür and Gehring, 2011). Integrative 
environmental governance seeks to bring various topics in the regime fragmentation literature under 
one heading to explore the relationships between governance instruments and/or governance systems 
(Visseren-Hamakers, 2015), although the consequences of this fragmentation for the development of 
new policies have received relatively little attention (Visseren-Hamakers, 2015). 

A related strand of literature on multi-level and networked governance explores jurisdictions of 
authority, including coordination and the nesting and embeddedness of different governance 
arrangements (Weber and Khademian, 2008). Participants in the network bring different experiences 
and expertise to the network, which shapes their sense of the problem and how to address it (ibid.). This 
literature does not provide insight into how the network or levels prioritize problems and how 
‘collaborative capacity-builders’ effectively overcome sectoral siloes.  

Related to networked governance is transnational climate governance, which is concerned with the 
behaviour of non-state and sub-state actor participation in transnational climate initiatives. Participation 
is motivated by incentives and diffusion processes that create and spread normative and market-based 
pressures across different institutions (Andonova et al. 2017). The focus is on participation in the 
network (across different institutions). This aspect also helps explain the lack of focus on problem 
conceptualizations in the network and how that relates to the solutions sought. Hale and Roger (2014) 
investigated the role of orchestrators to initiate and shape solutions in these transnational governance 
contexts and orchestration as a means to address collective action problems. Orchestration is an indirect 
mode of governance that relies on inducements and incentives rather than mandatory controls, with 
orchestrators working through intermediaries to encourage the adoption of targets in line with the 
orchestrator’s goals (Abbott, 2018). Here, the emphasis is on the motivations, legitimacy, authority, and 
institutional capacity of actors, and the processes (conditions for and types of) orchestration that may 
occur. Orchestration by national governments and international organizations increases the 
effectiveness of the networks (Michaelowa and Michaelowa, 2017). The quality of 109 networks was 
assessed by Michaelowa and Michaelowa (2017) to decipher the degree to which they contained 
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climate mitigation targets, clear incentives for mitigation, the definition of a baseline from which to 
measure progress, and a monitoring, reporting, and verification procedure. Approximately half of the 
initiatives did not meet any of these criteria, and less than 15% satisfied three or more. Many initiatives 
were created only for the purpose of networking. Given the challenge of achieving global climate 
targets, focusing on how to create coalitions of willing actors to coordinate and orchestrate action is 
necessary, but the role of analytics in problem framing (e.g., what problem the collective action needs to 
solve) is not emphasized in this literature. Thus, this literature largely omits a focus on direct and 
underlying drivers. 

Cross-sector collaboration is the linking or sharing of information, resources, activities, and capabilities 
by organizations in two or more sectors to jointly achieve an outcome that could not be achieved by 
organizations in one sector separately (Bryson et al. 2015). Sectoral divisions and entrenched boundaries 
that deter coordination have persisted in many development contexts, motivating external 
organizations to advocate for greater cross-sectoral policy and programme coordination (Neely et al. 
2017). Bryson et al. (2015) ascertained that theory, empirical research, and practice all reveal that 
because cross-sector collaborations are so complex and dynamic and operate in such diverse contexts, it 
is unlikely that research-based recipes can be produced. Their literature review identified leadership as a 
key determinant of success, and called for grounding collaboration research in a multilevel, dynamic 
systems view (ibid.). Policy integration goes beyond coordination to explore how environmental (or 
other) objectives influence outcomes in other sectors. The integration literature increasingly explores 
the complexities of vertical and horizontal linkages as well as the conditions of linkages, including the 
political economy of policy-making. Environmental policy integration seeks to determine the relative 
weight (or ‘principled priority’) of environmental objectives in relation to other sectoral policy objectives 
(Jordan and Lenschow, 2010). 

The proliferation of food and forest product production and product certification schemes, corporate 
net-zero or reduced greenhouse gas emission pledges, and agriculture commodity platforms over the 
past decade has highlighted a global interest in private sector responses to global environmental 
challenges. These responses include private environmental regulation (e.g., voluntary product sourcing 
and production/manufacturing certification, corporate net-zero or reduced GHG emission goals) and 
public private hybrid arrangements (e.g., multi-stakeholder initiatives). The need for companies to 
demonstrate corporate social responsibility gave rise to these initiatives. The governance literature has 
investigated this struggle for rule-making authority between the state and the private sector, 
questioning to what extent certification should be viewed as private capture of regulatory power (Moog 
et al. 2015), or as an adequate replacement for state-led regulation (Lister, 2011). Research has 
investigated the degree to which public agencies have capitalized on or reclaimed certification and 
regulatory authority through state-led mandatory schemes, such as timber legality (Giessen et al. 2016). 
Organizational ecology has provided a vantage point to investigate the role of markets to set standards, 
induce participation and check compliance (Abbott, Green and Keohane, 2016). The focus of this 
literature is on agency-centred factors and power dynamics in the policy arena as well as the interaction 
between public and private actors, but it has lacked emphasis on drivers. 
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A primary goal of transformative governance is to shift degraded social-ecological systems to improved 
states by altering the structures and processes that define the systems (Chaffin et al. 2016). The 
literature tends towards collective learning and reflection, space for innovation, non-linear thinking that 
integrates complexity across multiple dimensions and scales, inclusive consultation, and ownership 
(countries or jurisdictions). Based on a literature review of transformation change in land use and 
climate change, Atmadja et al. (2021) identified that the literature rarely provides hands-on practical 
advice on how to bring about transformational change. Rather, the emphasis is on networks, 
collaboration, and institutional and organizational shifts (Korhonen-Kurki et al. 2018; Termeer et al. 
2017), and the role of agency, and conflicting interests and unequal power positions, and how all of this 
relates to forging solutions. These findings indicate an emphasis on process and institutional aspects. 
Robust theoretical frameworks for considering problem framing are lacking in this literature, and the 
direct and underlying drivers appear to be largely overlooked. This observation was affirmed by Olssen 
et al. (2014), who identified that a coherent theory for the emergence of new configurations of 
interconnected social-ecological systems with different sets of feedbacks (such as barriers to change via 
cognitive maps, power, and politics) is still lacking. 

In summary, the literature above provides a comprehensive emphasis on the processes and contextual 
descriptions of new or emerging forms of institutional interaction, collaboration, networking, regimes, 
accountability, and actor and power dynamics. What is lacking here is a core focus on drivers, the 
related direct and indirect dimensions of drivers, and how these dimensions relate to actors, 
institutions, power dynamics, and institutional dimensions. In contrast, two emerging bodies of 
governance literature focus more directly on drivers in the context of modern complex, cross-sectoral, 
multi-level problems. These bodies of literature are the food–energy–water nexus literature and the 
wicked problem literature. However, as explored below, even they contain limitations. 

Recognizing policy fragmentation and competition across the water, energy and food sectors, the nexus 
approach seeks to address externalities across sectors, to achieve policy coherence by identifying 
synergies and trade-offs, optimizing policy options, and adapting governance arrangements (Hoff, 2011). 
A robust literature on the nexus approach has developed over the past ten years, across various 
disciplines. Some nexus studies acknowledge the role of drivers, particularly the underlying drivers. The 
Food and Agriculture Organization of the United Nations (FAO) (2014) posited that globally relevant 
drivers (e.g., demographic changes, urbanization, agricultural modernization, international and regional 
trade, and markets and prices) relate to context-specific drivers, and have a strong impact on the 
resources base, proposing that these drivers be inputs into a) evidence and data gathering, b) scenario 
development, and c) response options to assess nexus interactions. Thus, the conceptual focus is not on 
institutional interaction or policy instruments or regimes, but on analytical and procedural framing to 
unpack the nexus ‘problems’ and assess the impacts on natural, economic and social systems given 
certain scenario options.  

Research in the environmental science and spatial planning fields conceptualizes nexus problems and 
trade-offs between socio-economic and biophysical  at different temporal and spatial scales while 
integrating cross-scale effects (Mpandeli et al. 2020; Nhamo et al. 2020; Givens et al. 2018). Nexus 
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inquiries apply interdisciplinary systems approaches to model the integration of components, 
connections and interactions in the sustainability nexus (Fürst et al. 2020; Gragg et al. 2018). Such 
inquiry appears to enable iterative assessments of barriers to solutions, possible impacts, and difficult-
to-answer questions about inequality, power, and effects of multiple indicators. Political economy 
considerations such as cross-sectoral conflict, mistrust, and inadequate political will are considered 
(Rasul et al. 2021).  

However, there is more recent recognition of a gap in the nexus literature regarding the exploration of 
governance implications and how the nexus can connect with decision-making processes (Liu et al. 2018; 
Weitz et al. 2017; Al-Saidi and Elagib, 2017). Weitz et al. (2017) called for more robust research on why 
fragmented policies pose problems and elaboration of what policy coherence entails. This call is an 
indication of interest in more empirical connections to the governance literature and theory. Yet Liu et 
al (2018) sought answers from the transformative governance literature on integrative metrics and 
methods to measure interrelationships across sectors, as well as the inter-sectoral and inter-regional 
interactions. These consider process, relationships and institutional regimes, while obscuring the focus 
on the complexities of the problem as a basis for conceptualizing governance solutions. 

A distinction is observed in how the driver literature and nexus literature conceptualize ‘the problem.’ 
While the nexus literature includes some consideration of drivers, the focus is on nexus 
interconnections. Thus, the framing of ‘the problem’ is potentially quite different, especially in contexts 
of evaluating the risks and trade-offs of future policy priorities. Due to the conceptualization of the 
problem as nexus inter-connections, the underlying drivers are not consistently considered in the nexus 
literature, although the environmental science nexus literature increasingly explores underlying driver 
dimensions such as the financialization of commodities (Schmidt and Mathews, 2018) and international 
trade (Taherzadeh and Caro, 2019), among others. 

The wicked problems literature explores the complex characteristics of many challenges facing 
humanity—land degradation, biodiversity loss, climate change, rural poverty and the increasing gap 
between rich and poor. Wicked problems contain multiple, overlapping, interconnected subsets of 
problems that cut across multiple policy domains and levels of government, across hierarchies and 
authority structures within and between organizations and across policy domains, political and 
administrative jurisdictions, and political "group" interests (Weber and Khademian, 2008). Rittel and 
Webber (1973) defined ten distinguishing properties of these planning and policy problems—including 
that they contain multiple variables, that by nature they cannot be solved through linear systems 
analysis problem-solving, and that understanding the problem itself depends on what options can be 
considered to solve it. While indicators and focusing events are well documented in the literature as 
ways in which society or stakeholders prioritize problems (Kingdon, 1995; Birkland, 2007), wicked 
problems are harder to decipher, only one aspect of the problem may make it on the policy agenda, and 
‘focusing’ may raise awareness of the highest profile aspects of a problem without illuminating the 
underlying aspects that contribute to it. 
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Wicked problems involve interconnected market-based, biophysical, political, cultural and socio-
economic aspects, and solving a problem in one area can result in unintended effects in other areas 
(World Bank, 2011), which calls for interdisciplinary and transdisciplinary approaches. The wicked 
problem literature reviews how the way that a problem is defined is very closely tied to the type of 
solution that is proposed. The way a problem is defined is inherently part of a persuasive process, which 
affects the choice of solutions and is informed by social, political, and ideological structures that come 
into play (Head, 2018; Birkland, 2007). Especially with wicked problems, framing the problem(s) can be 
highly contested, with differing perspectives, ideologies and power dynamics (including electoral 
considerations) (Peters et al. 2018). While wicked problem theorists identify that problem framing must 
include consideration of the goals, and the variables that can be manipulated through policies, 
incentives or other means (Weimer and Vining, 2011), such consideration raises questions of how to 
measure the adequacy of problem framing and diagnostic exercises (as per McGinnis and Ostrom, 
2014), and what impact that has on policy effectiveness (Howlett et al. 2015). The literature on wicked 
problem identification is focused on the characteristics related to the complexity of the problem and not 
necessarily on drivers, underlying drivers and the connections between them. Nevertheless, wicked 
problem framing elucidates the complexities of interconnected problems, and does point towards what 
the implications are for governance. 

Table 1 summarizes the key findings from this governance literature review. A key finding of this 
literature review is an observed absence of conceptualization of drivers as a central subject of 
assessment or as a core objective in each of these environmental governance concepts.  
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1.4 Conceptual lens

A key finding from the literature review above is the absence of a clear conceptualization of drivers that 
allows for assessment across a range of policy domains. Nevertheless, the various literatures do provide
a basis upon which to develop a new conceptual lens for assessing the ways global environmental policy 
agendas, such as REDD+, affect the underlying drivers of environmental degradation when confronted 
with fragmented cross-sectoral and multi-level policy processes at the national level. This lens 
conceptualizes REDD+ as a global governance instrument, and its interaction with national and sub-
national levels that in turn steer the multiple sectors that shape the underlying drivers of deforestation 
is summarized in Figure 1. This lens is used to structure the questions and analysis in the rest of this 
thesis (see Figure 1).

Figure 1: Conceptualization of REDD+ as a global governance instrument interacting at multiple levels and 
across sectors

Figure 1 is interpreted as follows. The outer layer of the conceptual lens focuses on global policy 
agendas and international and multi-lateral finance. These agendas and financial mechanisms directly 
affect the ratification and/or commitment of the national level to various global policy regimes,
including REDD+, nationally determined contributions (NDCs) to the UNFCCC Paris Convention (of which 
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forestry and land use are a part) and the sustainable development goals (SDGs), which contain anti-
poverty, environmental and other considerations relevant to deforestation.  

Each of these individual regimes integrates into and confronts existing sectors at national and sub-
national scales as well as the range of actors, institutions, capacities and other factors that will impact 
the development and implementation of global policy on the ground. This conceptual lens provides a 
basis for considering how the identification of problems, such as deforestation, is shaped by different 
levels of governance that engage with multiple sectoral priorities. It also opens up the possibility of 
considering the degree to which global regimes remain coherent or are made more fragmented as they 
confront the complexity governing drivers at (sub)national levels and scales. 

1.5 Research methodology and methods 

This section explains the overarching research methodology, including the methods and research design 
applied in the next four chapters. A more detailed explanation of the specific research methods is 
provided in each of the chapters.  

1.5.1 Methodology  
The choice of methodological approach was guided by the interest to explore how national governments 
consider drivers in relation to REDD+ policy formulation, and to explore the ways in which an 
international governance mechanism such as REDD+ confronts drivers (especially underlying drivers) 
that span multiple sectors and governance levels.  

Being exploratory and explanatory in nature, case studies allow the researcher to gain an understanding 
of the issue(s) in real-life settings and are recommended to answer how and why questions, and they 
are less frequently applied to answer what research questions (Harrison, et al. 2017; Yin, 2014). A case 
study approach is suitable when the objective is to understand and explain complex phenomena 
embedded in specific institutional, political, economic, cultural and social contexts. This research uses 
case studies to elaborate on the different research questions.  

This research applied an international comparative case study methodology incorporating purposefully 
selected exemplary cases that made it possible to explore specific phenomena in depth while also 
enabling the observation of the variation in national-level REDD+ policy developments. 

The methodology applied an abductive approach, following a pragmatist perspective, to explore theory 
and data, identify patterns, make logical inferences and construct theories (Mitchell, 2018). This 
abductive approach made it possible to move between inductive reasoning, where a series of specific 
observations leads to a general conclusion that may be true, and deductive reasoning, based on the use 
of data to test a hypothesis that is found to be true only if it leads to a specific conclusion. The 
application of an abductive approach drew upon a comparative case study approach across multiple key 
REDD+ countries to infer explanations of the empirical phenomenon observed, and as a basis for 
theoretical abstraction and, ultimately, generalization. 
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1.5.2 Case selection and methods 
Country case studies were selected to represent a geographic mix and to capture country progress in 
identifying drivers and policy responses. Thus, Vietnam, Indonesia and Brazil were chosen because of 
their relatively long timeframes engaging in REDD+ and, in the case of Brazil, its measurable 
performance in reducing forest loss due to policy implementation even before REDD+ was 
conceptualized. Indonesia and Brazil accounted for more than a third of tropical tree cover in the year 
2000 and represented nearly half of all tropical tree cover loss between 2001 and 2014 (Weisse and 
Petersen, 2015). Indonesia and Brazil are also the sixth- and seventh-highest greenhouse gas-emitting 
countries in the world, with land use change being the largest contributor to emissions in both countries 
(45% of total emissions for Brazil and 55% for Indonesia) (ibid.). For these reasons, the two countries 
were priorities for bi-lateral and multi-lateral agreements for REDD+ readiness and performance-based 
REDD+ finance agreements (Seymour and Busch, 2016). Vietnam was a front-runner in REDD+ multi-
lateral investment in REDD+ readiness. Myanmar was chosen as a case study for the assessment of 
synergies between the SDGs and REDD+ (Chapter 3) due to its relative infancy in engaging both policy 
regimes; thus, the research conceptualized what was feasible in that country circumstance. The 40-
country meta-analysis used in Chapter 4 diverged from a case study approach in the first section of the 
paper to uncover patterns across 40 country NDCs to the Paris Climate Agreement. However, the case 
studies of Indonesia and Brazil were reflected upon in the second half of the chapter to elucidate 
experiences with climate financing to address drivers in Brazil and Indonesia and the role of domestic 
sources and fiscal reform.  

My positionality in the wider climate policy field also played an important role in the design of the case 
selection. Having a long-term professional involvement with UN agencies, national governments 
implementing REDD+, civil society and research organizations helped inform the selection of suitable 
case study countries. In the process of this ongoing work, I explored the policy response and 
intervention aspects to address the drivers of deforestation and forest degradation in the lead up to the 
UNFCCC 19th Conference of the Parties in Warsaw (as reported in Kissinger et al. 2012), which resulted in 
countries agreeing to develop national strategies and action plans to identify and then implement 
policies and measures to address pressures from the drivers of deforestation and forest degradation 
(UNFCCC, 2013). Following that report, working as a consulting senior advisor to the UN-REDD 
Programme, I worked with REDD+ country governments to identify direct and underlying drivers, 
advance the development of policies and measures to address the drivers of deforestation, and develop 
pathways to cultivate private sector support and innovative finance arrangements. This thesis builds on 
that 2012 analysis and subsequent work with national governments actively implementing REDD+ 
policies by digging deeper into empirical findings on the country-level implementation of REDD+ and 
exploring theoretical conceptualizations of policy responses to drivers. The research that underpins the 
various chapters of this thesis was carried out after my paid consultancies. These contracts also 
permitted the use of data for different purposes and made it possible to assess the data against 
different criteria. Conflicts of interest were taken into consideration and avoided by not accepting on-
going or future contracts with those governments or UN agencies. Thus, the access and real-world 
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insight from these experiences formed a rich empirical basis for this thesis research, guided case study 
selection, and provided an empirical basis for the theoretical reflections on the research findings. 

The qualitative and quantitative mixed methods approach relied heavily on case studies to explore the 
context-specific details from which to derive empirical findings. The case study research follows 
Merriam’s (2009) assertion that research largely based on qualitative case studies begins with designing 
the study and selecting the sample, considering the appropriate theoretical framework, and reviewing 
the literature, stating the research problem, collecting the data, and analyzing and reporting qualitative 
data. The overall research approach applied in this thesis is not fully inductive (grounded), as data were 
selected and organized following framework-driven decisions, such as the research questions, and the 
drivers of land use change and policy response framework. However, I applied a grounded approach, by 
drawing upon a wide array of research material collected corresponding to the research interests in land 
use chance and policy change, allowing these data to inform the identifications of patterns within that. 
Similarly, this grounded approach in data collection and analyses provided a basis to inform theory, 
rather than being guided by theory, and then collecting data to verify/falsify the theory. 

1.5.3 Data collection and analysis 
Sources of evidence suitable for case study research were gathered, including documents, archival 
records, interviews, direct observations, and participant-observations. Physical artefacts, identified by 
Yin (2014) as the sixth source of evidence for case study research, were not collected. Data were 
collected between 2013-2022. 

Documentation, data and archival records: A primary method of data collection employed was a 
systematic screening of the literature, to capture a wide array of relevant peer reviewed journal articles. 
This widely used approach relies on identifying a sample of relevant literature, without attempting to 
achieve a fully comprehensive study of all available articles. For case studies, in-depth literature 
searches were conducted according to each country context, with the results often consisting of 
government-reported documents, peer-reviewed literature, research organization publications, and 
grey literature. In Vietnam and Indonesia, government documents and published reports in Vietnamese 
and Bahasa Indonesia were gathered and translated either by Google Translate, paid translators or a mix 
of both. Brazilian documents and reports reviewed in Portuguese were translated with Google Translate. 
Burmese documents in the Myanmar case study were translated by a Burmese translator. 

When working in the REDD+ case study countries, I applied mixed qualitative and quantitative data 
methods. Investigative research questions and data collection often started from a basis of observable 
land use change from satellite data, as the basis to pursue an assessment of the drivers of deforestation 
and forest degradation and related policy responses. Of relevance to the identification of the drivers of 
deforestation and forest degradation and correlating the effect of policies or actions on forest cover, 
this aspect of the approach entailed working with spatial analysts who interpret satellite imagery to 
decipher what caused forest cover change or degradation, based on activity data. The assessment of 
attribution is complex and involves finding and interpreting data on which actors operated in specific 
areas, what the ‘fate’ of a certain land use was (for instance, in Vietnam’s Central Highlands, transitional 
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crops such as cassava would often pave the way for other cash crops such as coffee). Driver patterns 
vary over time; thus, the assessment of the ‘fate of land use’ requires adequate timescales. I completed 
previous work, undertaken with the national governments of Vietnam, Indonesia and Myanmar, on the 
assessment of underlying drivers at national and sub-national levels. The method of assessing underlying 
drivers is based on triangulating between a range of factors identified through statistics, spatial data, 
economic analyses, and expert interviews. This research contributed to the case studies. This collective 
body of documentation and real-world insights from working with developing country governments on 
REDD+ implementation also contributed to the basis for the theoretical reflection based on the 
transformative governance literature as well as the role of problem identification and addressing drivers 
at national/local and international scales. 

The review of the literature used to inform the conceptual approach (Section 1.3) and the theoretical 
reflection (Section 6.2) were purposefully chosen to encompass a wide of a cross-section of recent 
environmental policy and governance literatures. Literature was selected through a) keyword searches 
in Scopus and the Wageningen University global journal library portal; b) assessment of relevance to the 
research questions; and c) analysis of the frequency of citations, or quality of citations (e.g., cited by 
frequently cited journal articles, or referenced by frequently cited journal articles as being a 
foundational analysis). Once the final cut of literature (roughly 75 papers) chosen to represent each 
domain was made from the hundreds of papers scanned, a detailed analysis of each paper was 
completed (e.g., no defaulting to keyword searches; rather, each paper was read and analyzed). The 
review of each literature source considered the following: a) what its primary objective is; b) how it 
seeks to address the fragmented policy arenas; c) how it explores the relationship between international 
and national policy-making; d) how it frames or includes direct and underlying drivers (or not); and e) for 
those papers that do include consideration of drivers as a core objective, reflect on how that relates to 
the theoretical objectives of the governance literature domain, as a means to infer how problem 
identification relates to the identification of policy solution options.  

Interviews: The second method of data collection was interviewing key informants using open and semi-
structured questions related to each chapter’s topic (refer to the methods section in each chapter for 
further details). Wide-ranging formal and informal interviews were conducted in the case study 
countries and international fora, with interviewees ranging from national government representatives, 
sub-national government officials (e.g., provincial, district, community), development agency partners, 
international observers, civil society organization representatives, commodity traders, product 
manufacturers and producers, farmers, research organizations, commodity production certification 
bodies, and financiers and lenders. Interviewees were identified following stakeholder mapping 
exercises to ensure a representative range of views and perspectives and to ensure that those 
individuals and organizations with informed insight into the case study contexts, in relation to the 
research questions in each chapter, were identified and interviewed. Interviews were conducted with 
the assistance of translators in Vietnam, Indonesia, Myanmar and Brazil. 

Direct and participant observation: The third method of data collection employed was direct and 
participant observation, which occurred over multiple weeks in each of the case studies. Direct 
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observation occurred at UNFCCC meetings and other international fora where countries reported their 
REDD+ plans, policies, challenges and successes. However, most of the meetings involved participant 
observation. A risk in participant observation is the potential bias that may occur by not being an 
external and passive observer/investigator (Yin, 2014). In all case study circumstances, I had a direct role 
in the REDD+ governance contexts (except Brazil, where my engagement was regional and archival 
records, expert interviews and document analysis constituted the main forms of data gathering). For the 
Vietnam, Indonesia and Myanmar case studies, I was not entirely independent of the case study context, 
as data collection and interviews occurred while working with relevant government agencies via UN 
agencies. When those consultancies were completed, I utilized the data collected and, in many cases, 
followed up with additional interviews, data gathering, and literature reviews. Details were 
transparently reported in the acknowledgement section of each Chapter when published in journals. I 
believe that rather than producing a bias risk, the in-depth access to key government individuals and 
agencies at multiple governance levels produced a wealth of evidence that would otherwise not have 
been available. As the data collection and analysis occurred not only during these observation events, 
but also significantly after these events through additional interviews and document analyses, I sought 
to reduce bias and instead increase the credibility of the case studies as a result of the direct 
engagement. 

1.5.4 Research validity 
The internal validity of research findings refers to the degree of confidence that the causal inferences 
being tested or researched are not influenced by other factors or variables (Yin 2014). Methods of data 
collection and analysis were organized and systematized with a detailed chain of evidence, as per 
Merriam (2009), with literature, data and interview data sorted according to categories and coded. As 
per Denzin (2015), triangulation between data sources (data triangulation), between perspectives of the 
same dataset (theory triangulation), and of methods (methodological triangulation) was applied in the 
research to enhance its internal validity of the research. By using and triangulating between multiple 
sources and approaches, the aim was to cross-check and corroborate the phenomena observed (Patton, 
2002). Following Patton (2002), initial investigative questions were also iteratively reflected upon as 
data were gathered in order to reduce bias and adjust to new perspectives or orientations. Thus, the 
evidence from the case studies was supported by more than one source of evidence, which formed the 
basis for evaluation research, drawn from inductive, deductive, and abductive methods.  

A key means of enhancing internal validity is the use of expert and stakeholder interviews. As described 
in the research methods section of each chapter, interviewees were selected following stakeholder 
mapping and practitioner input to represent a range of different interest groups and sectors relative to 
the research question in each chapter.  

External validity refers to the extent to which the results of a study can be generalized to other 
situations, settings or contexts. External validity is usually enhanced with large sample sizes; however, 
this thesis undertook only one 40-country comparative analysis, and the rest of the chapters relied on 
small sample sizes through case studies. Nevertheless, the selection of case study contexts considered 
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external validity and tried to minimize the presence of variables that would be extraneous or not 
applicable to similar national REDD+ policy contexts. Importantly, the overarching research question is 
intended to contribute to external validity by drawing out the characteristics (e.g., fragmented policy 
arena, multi-level governance, cross-sectoral conflict) and the conditions that would need to be evident 
in any generalized context. The external validity of chapters two to five was reinforced by peer review, 
which occurred during the article publication process in international peer-reviewed journals. The initial 
findings of Chapter 4 were presented at the Earth Systems Governance conference in Utrecht, the 
Netherlands, in 2018, providing an opportunity to test the preliminary findings with international 
academic researchers. 

1.6 Outline of the thesis 

This thesis is organized into six chapters. This introduction is followed by an analysis of how one country 
(Vietnam) has addressed the direct and underlying drivers of deforestation and forest degradation 
through its national REDD+ action plan (chapter two). Then, the interactions between REDD+ and other 
aligned international institutions (specifically the SDGs and Paris Climate Agreement/NDCs) are 
explored, to analyse their ability to address the drivers of forest loss (chapters three and four). Chapter 5 
analyses how REDD+ provides a means of integrating policy responses to the fragmented policy arena at 
the national level, and how integration fares as a means of addressing driver pressures. An overview of 
the specific research questions covered in each of these chapters is provided in Figure 2 below. Chapter 
six presents the overarching findings and conclusions of the thesis.  

 

Figure 2: Overview of the thesis 

The articles seek to answer the following research questions:  
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The following chapter helps answer research question #1, applying a case study method to unpack 
insights into the degree to which Vietnam identified or conceptualized direct and underlying drivers. The 
geographic focus is the Central Highlands of Vietnam and Vietnam’s implementation of the national 
REDD+ action plan (NRAP). The emphasis of the research is a methodological investigation exploring 
how the elements the drivers of land use change, interventions, actors and scales framework (Figure 1 in 
chapter two) played out in Vietnam’s NRAP and related responses to driver pressures in the Central 
Highlands. Due to the application of this framework as a lens applied to the case study, Chapter two also 
contributes significant insights to answering research question #2 on how the policy responses seeking 
to affect drivers influenced or overcame the fragmented policy arena. The exploration of this case 
provides a basis for also exploring missing policy interventions, actors and multi-level scales, and what 
factors may have contributed to their omission.  

Chapter three analyses potential areas of interaction between REDD+ and the SDGs, as a means to 
explore answers to research question #2. The paper examines how these initiatives relate to one 
another at their norm-setting and rule-making stages and, given their objectives, what synergies 
between sectors and policy regimes are identifiable, as well as how these synergies can be pursued and 
enhanced. There will be conflicts and trade-offs in national-level processes of implementing REDD+ and 
the SDGs, as both require adjustments in development pathways. However, the analysis focuses 
specifically on analyzing areas of convergence and synergy. The assessment is based on secondary 
literature, as well as direct observations of REDD+ negotiations at the UNFCCC (including on the non-
carbon benefits of REDD+), as well as primary document analysis of UNFCCC decisions on REDD+ and 
negotiation of the SDGs as part of the 2030 Agenda for Sustainable Development. Chapter 3 also 
provides insight into the overarching question of how global environmental policy agendas affect drivers 
when confronted with the fragmented policy arena at the national level. While the chapter explores 
potential synergies at the global level, two country case studies are explored for national-level insights: 
Indonesia, with its long-standing REDD+ programme, and Myanmar, which was in the early stages of 
implementing REDD+. Both countries are now also engaging nationally with the SDG implementation 
process. The national-level case studies draw on primary documentation and extensive engagement that 
I had with a wide array of decision-makers and stakeholders in both countries relating to the 
implementation of the SDGs, green economy pathways and REDD+. The paper elaborates a conceptual 
framework based on institutional interactions and distinguishes core, complementary, and 
supplementary synergies that may be realized between the SDGs and REDD+.  

Chapter four explores the potential of climate finance to support developing countries’efforts to shift 
away from unsustainable land use patterns in the context of the 2015 Paris Climate Agreement, 
providing insights to answer research question #1 and the overarching research question. Question #1 is 
addressed by exploring the degree to which countries acknowledge the key underlying drivers of finance 
flowing to driver activities (often occurring as public support to programmes that undercut climate and 
sustainable land goals, exacerbating cross-sectoral conflict). The method of research is a meta-analysis 
of 40 developing countries’ nationally determined contributions (NDCs) to the Paris Agreement. This 
meta-analysis provides a qualitative overview of developing countries’ perspectives on climate financing 
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needs for mitigation and adaptation activities in the land use, land use change and forestry (LULUCF) 
sectors. The analysis tests the hypothesis that climate ambition (e.g., a country’s willingness to address 
drivers) stems from more from interest to tap into international climate finance than it does from the 
interest to address drivers. The meta-analysis of NDCs is supplemented by a brief assessment of climate 
financing in two forest-rich and early-mover REDD+ countries, Brazil and Indonesia, illustrating how 
these two countries addressed direct and underlying drivers, and how those policy reforms sat in 
relation to the global environmental agenda of REDD+, thus providing insight to answer the overarching 
research question. 

Chapter five provides answers to research question #2 and the overarching research question in the 
following ways: The implementation of Vietnam’s national REDD + action plan (NRAP) provides a basis to 
explore policy integration as a means to address policy fragmentation, characterized by conflicting 
sectoral goals, disconnects between global and local ambitions and actions, and imbalanced power 
dynamics between actors. The NRAP seeks to reduce emissions from forest clearing and land use, 
especially from the main drivers: coffee and rubber commodity expansion. I map the degree of 
fragmentation within this multi-dimensional and multi-level policy portfolio, in all stages of the policy 
process—from goals and objectives, to actors, policy-making structures and processes, and policy 
instruments—at various scales. I consider the processes (e.g., inter-agency coordination, mainstreaming) 
and outputs (e.g. objectives, strategies, actions) as well as how integration is affected by the dispersion 
of goals, competencies and authority across multiple levels and scales of governance. I examine what 
the NRAP sought to integrate, what was not taken into account, what is integrated at which scale, and 
which actors are part of integration (or not) across the policy process components. These insights 
contribute to a broader reflection on what the implications are for global environmental agendas. 

Chapter six brings the thesis to a conclusion by summarizing and exploring the implications of the 
empirical research findings from the chapters. A theoretical reflection further expands on the empirical 
findings to answer the overarching research question, and in relation to the gap identified in the 
governance literature on a relative absence of focus on direct and underlying drivers. 
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2. Policy responses to direct and underlying drivers of deforestation: 
examining rubber and coffee in the Central Highlands of Vietnam1 

 

 

 

Abstract 

Viet Nam’s Central Highlands is a priority region for its National REDD+ Action Plan (NRAP), but is under 
strong pressures from rubber and coffee production and expansion into forests, and future climate 
stress. This research explores to what extent REDD+ and sectoral policy interventions have addressed 
both the direct and underlying drivers of deforestation and forest degradation in this region, bringing 
particular focus to the actors and scales that policy interventions must reach to affect driver pressure. 
National-level policy responses to driver pressures are assessed, with the results indicating poor 
correlations between the direct drivers and related underlying drivers. The research proposes a 
framework to guide policy design and evaluation of response options to enable identifying the causal 
connections between direct and underlying drivers, consider future pressures, which actors to target (or 
not miss), and which scales are best suited for interventions (from international to national, sub-national 
and local). This is highly relevant for countries pursuing forest and land use sector solutions through 
Nationally Determined Contributions to the Paris Agreement and REDD+. 

  

                                                            
1 This chapter has been published as: Kissinger, G., 2020. Policy Responses to Direct and Underlying Drivers of 
Deforestation: Examining Rubber and Coffee in the Central Highlands of Vietnam. Forests 2020, 11, 733. 
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2.1 Introduction 

Viet Nam was an early adopter of reducing emissions from deforestation and forest degradation 
(REDD+2), joining the UN-REDD Programme in 2009, and its World Bank Forest Carbon Partnership 
Facility project was approved in 2013. While Vietnam has successfully increased its forest cover since 
1990, with natural forest, forest/tree plantations and rubber plantations expanding from 9.4 million ha 
in 1990 to 14.8 million ha nationally by 2015 (FAO, 2015), the quality of the forest has declined, and 
mature natural forests decreased 13.5% between 1995 and 2010 (MARD, 2018). Particularly in the 
Central Highlands of Viet Nam, which is a priority region for the National REDD+ Action Plan (NRAP), 
natural forest area has decreased, while agricultural production has increased for coffee, rubber, 
pepper, cassava and other products that compete for expansion into forested areas (McNally et al. 
2016).  

Based on Viet Nam’s NRAP and other policy implementation efforts, this paper explores to what extent 
policy interventions are addressing direct and underlying drivers of deforestation and forest degradation 
in the Central Highlands of Viet Nam. The emphasis of this research is on the underlying drivers, 
specifically in the rubber and coffee sectors, which Viet Nam has identified as the two largest drivers 
within the timeframe assessed in Viet Nam’s NRAP (McNalley et al, 2016). Based on the assessment of 
underlying drivers in these two commodity sectors in the Central Highlands, this research then explores 
the actors and scales that have been prioritized in policy interventions. That provides a basis for also 
exploring missing policy interventions, actors and scales, and what factors may have contributed to that. 
The objective is to test the utility of the drivers of land use change, interventions, actors and scales 
framework [Figure 1] below. This paper does not attempt to evaluate effectiveness of these 
interventions to date to measurably impact driver pressures, though that could be an area of future 
research, when Viet Nam is farther along in NRAP implementation. 

The insights from this research may be relevant to other countries seeking to implement REDD+, and 
those with land use sector mitigation pledges to the Paris Climate Agreement. Developed and 
developing countries agreed to the Cancún Agreement at the United Nations Framework Convention on 
Climate Change (UNFCCC) COP in 2010 and the Warsaw Framework at UNFCCC COP 19 in 2013, that a 
phased approach for REDD+ was required, and for countries to first assess drivers, develop national 
strategies and action plans to identify and then implement policies and measures to address pressures 
from drivers of deforestation and forest degradation (UNFCCC, 2013; UNFCCC, 2010). Decision 15 of the 
Warsaw Framework reflected the need for the scope of action by countries to also include organizations 
and the private sector to contribute in taking action to reduce direct and underlying drivers (UNFCCC, 
2013). International sources of support to developing countries for REDD+ have emphasized the need to 
focus on assessment of direct and underlying drivers, and develop policy interventions in response to 
those (Global Environmental Facility, 2018; World Bank, 2018; UN-REDD Programme, 2018). UN 
agencies and the World Bank have to date supported 64 and 47 developing countries respectively across 

                                                            
2 REDD+: Reducing emissions from deforestation and forest degradation and the role of conservation, sustainable 
management of forest and enhancement of forest carbon stocks 
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Africa, Asia-Pacific, and Latin America and the Caribbean to promote climate, forest and development 
goals (World Bank, 2018; UN-REDD Programme, 2018). More than 60 countries have included avoided 
deforestation (and 100 included agriculture actions) in their Nationally Determined Contributions to the 
Paris Climate Agreement (Global Environmental Facility, 2018). While these programmes assist countries 
in achieving joint commitments and funding under the UNFCCC, it is up to countries to determine how 
to respond to driver pressures in their forest and land use sectors, based on national circumstances. 
However, country progress, and political willingness, to tackle the drivers in REDD+ readiness was found 
to be slow and inadequately defined in policy and strategy development and implementation across 47 
countries reviewed (Frechette et al. 2014).  

There is a lack of clear causal links between direct and underlying drivers in the REDD+ literature, thus 
this study seeks to provide evidence on this link, and the role it plays in designing policy solutions to 
drivers. While there is a growing body of literature on the causes of deforestation and forest 
degradation, there has been less assessment in the literature on what enables effective policies to 
address drivers and influence transformational change in the REDD+ policy domain. A Center for 
International Forestry Research (CIFOR) Global Comparative Study on REDD+ provides insights on the 
role of institutional settings and policy arenas at national levels affecting the direction of REDD+ policies 
and their implementation (Korhonen-Kurki et al. 2018). Another meta-analysis across a range of 
counties affirms that policies that can successfully insulate the forest frontier from the influence of high 
commodity prices have great potential to reduce deforestation (Busch and Ferretti-Gallon, 2017). Forms 
of hybrid public-private interventions on land use are expanding, and aligning private and public 
regulations of land use is found to influence effectiveness (Lambin et al. 2014). Yet, despite corporate 
commitments and government efforts to stem deforestation, the rate of agricultural commodity-driven 
deforestation has not declined (Curtis et al. 2018). Though forest area is decreasing globally, and the 
rate of loss has slowed between 2015 and 2020 compared to the 1990s and early 2000’s (FAO and 
UNEP, 2020), agricultural expansion continues to be the main driver of deforestation and forest 
fragmentation (ibid.). This research contends that the lack of connection between direct and underlying 
drivers largely explains why deforestation rates have not declined despite policy efforts. 

The analytical framework used to assess the data and information gathered in Viet Nam and the Central 
Highlands and an overview of the methodology applied in the inquiry is presented below (Section 2). 
Section 3 provides an overview of the direct and underlying drivers of deforestation in the Central 
Highlands of Vietnam. Section 4 details the results of the analysis of Viet Nam’s policy responses to 
direct and underlying driver pressure from agricultural commodities in this context, followed by a 
discussion of what conclusions can be drawn from the assessment, and what implications these have for 
policy-makers. 

2.2 Analytical framework and Methods 

Direct drivers of deforestation or forest degradation are human activities or immediate actions that 
directly impact forests and land (Geist and Lambin, 2002), such as logging, agricultural expansion, or 
infrastructure and road development. These are visible to the eye, but the underlying causes that 
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motivated them are harder to detect and quantify. Working behind the direct drivers of forest loss or 
degradation are the underlying drivers, which must be addressed in any effort to reduce pressures on 
forests (Geist and Lambin, 2002; Kissinger et al, 2012). Underlying causes are complex interactions of 
fundamental social, economic, political, cultural and technological processes that are often distant from 
their area of impact. Interactions and feedbacks occur between the direct and underlying drivers, which 
are often complex, and the mechanisms that convey them may be hard to decipher. Here we use the 
term ‘drivers’ to refer to both direct and underlying drivers. 

This paper expands upon the drivers of deforestation and forest degradation framework developed by 
Geist and Lambin (2002) and refined in Kissinger et al (2012), which added policy response and 
intervention aspects to addressing drivers of deforestation and forest degradation. This added the policy 
process aspects that must be implemented to affect driver pressure—that incentives, disincentives and 
enabling measures will need to reach the actors responsible for addressing the drivers of deforestation 
and at the appropriate scale (international, national and local). Enabling factors such as effective 
information systems to guide decisions, institutional capacity, transparency and accountability, political 
will, and consultation with stakeholders underpin strategies to affect drivers. Kissinger et al (ibid.) also 
identified that many drivers will require interventions at multiple scales, ranging from international (e.g. 
in relation to international commodity demand), national (e.g. national laws and incentives), and local 
(e.g. local zoning, enforcement). The policy response component of the framework is viewed from the 
vantage point of national-level governments and policy-makers, who are in a position to balance both 
the public and private values in the response (and hence most able to consider the economic, 
environmental and social aspects).   
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Figure 3: Drivers of land use change, interventions, actors and scales framework Drivers of land use change, 
interventions, actors and scales framework 

Source: Adapted from Kissinger et al (2012) 

 

This research pursued analyzing how the elements in drivers of land use change, interventions, actors 
and scales framework (the framework) played out in Viet Nam’s NRAP and related responses to driver 
pressures in the Central Highlands.  The research relied on a mixed methodology approach consisting of 
qualitative analyses of policy documents, and primary data gathered through interviews with 130 
individuals from 78 organizations and departments (see Table 2). Interviews were held in May 2018 with 
relevant government officials at central, provincial and district levels; agriculture sector actors (ranging 
from international agribusinesses sourcing in Vietnam to traders and smallholder producers); research 
organizations, and farmer organizations. Interviewees were determined based on consultations with 
multi-lateral development partners, CSO input, and open calls for participation by MARD staff at Central 
and Provincial government levels, and DARD staff at district levels. Additional interviews occurred in 
October 2018. Interviews occurred in Hanoi, Ho Chi Minh City, Da Lat in Lam Dong Province, Gia Nghia in 
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Dak Nong Province, and two districts in each of the provinces. Secondary data assessed was based on 
remote sensing information developed by the Government of Vietnam. The Viet Nam rubber and coffee 
case studies were based on both secondary and primary data, starting with a comprehensive literature 
review on drivers in the Central Highlands, and then on each of the two commodities. Policy documents 
were coded according to the core elements of the conceptual framework above, with added emphasis 
on capturing all relevant information related to policy responses to the underlying drivers. Vietnamese 
documents were translated with Google translate, and verified by native Vietnamese speakers.  

Table 2: Summary of interviews 

National government Individuals Organizations 

MARD staff 8 3 
Other govt ministries 8 5 

Provincial government   
Lam Dong 15 8 
Dak Nong 8 4 

District government   
Lam Dong - Lac Duong district  11 5 
Lam Dong - Di Linh District 3 3 
Dak Nong - Dak Song district 6 4 
Dak Nong - Dak R'Lap district 7 6 
Dak Nong - Dak Glong district 7 6 

Banks and lenders 7 3 
Industry   

Rubber - public sector 1 1 
Coffee - private sector 8 6 
Smallholder producers - cooperatives 5 3 
Smallholder producers - farm-level assoc. 5 5 
Forest companies 3 2 
Forest cooperatives 4 2 

CSO 3 2 
Research   

CGIAR center representatives in Viet Nam 7 3 
Donors, multi-lateral and bi-lateral assistance 14 7 
Total: 130 78 

Source: Author generated 
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In assessing the information according to each element of the framework, the following questions were 
posed: a) to what degree were direct drivers identified, b) to what degree were underlying drivers 
identified, c) were interlinkages between the direct and underlying drivers made clear, d) did policy 
interventions reach key actors responsible for driver activity, e) did policy interventions touch actors at 
the scales they operate at? Thus, the assessment sought to identify how policymakers attune their 
policy responses to direct and underlying drivers, which actors are reached with interventions, and at 
what scale those interventions occur at. 

2.3 Direct and underlying drivers in the Central Highlands of Vietnam 

This section begins with an overview of the direct and underlying drivers of deforestation and forest 
degradation that Viet Nam identified in preparation for the NRAP, and other sources, with an emphasis 
on those that are relevant for the Central Highlands region (including the Provinces of Kon Tum, Gia Lai, 
Lam Dong, Dak Lak, and Dak Nong). This section then summarizes the key policy interventions that Viet 
Nam has taken to advance its forest sector emission reduction goals, and policy interventions that 
occurred in the driver sectors of rubber and coffee. 

Viet Nam defines forest3 as an area with perennial timber trees, bamboos and palms of all kinds of a 
minimum height of 5 meters, minimum tree cover of 10%, and a minimum plot area of 0.5 hectares or 
forest tree strips of at least 20 meters in width and of at least 3 tree lines (MARD, 2018). Rubber trees 
count as forest if they meet the aforementioned definition in an area (ibid.). Forest cover change and 
forest loss in the Central Highlands was considerable during the Viet Nam War. Forest cover nationally 
declined to an estimated 28% by 1993, compared to 43% in 1943 (Vo and Le, 2004). After the mid-
1990s, forest cover increased. Meyfroidt and Lambin (2008a) found that nationally, reforestation during 
the 1990s and 2000s occurred at a higher rate than deforestation, due to a rapid increase in plantations 
and regrowth of some natural forests. Natural forest, forest and tree plantations and rubber plantations 
expanded from 9.4 million ha in 1990 to 14.8 million ha nationally by 2015 (FAO, 2015). However, the 
quality of the forest has decreased, and by 2010, two-thirds of Vietnam’s natural forests were 
considered poor or regenerating, and rich and closed-canopy forest constituted only 5% of the total by 
2010 (MARD, 2018). There was a decline in cultivation on hillsides (attributed to shifting cultivation), 
followed by reforestation (Meyfroidt and Lambin, 2008a). Population growth and land scarcity drove an 
intensification of agriculture, mainly based on increased labour inputs on the most suitable plots and 
abandonment of marginal lands to reforest (Mayfroid and Lambin, 2008b). Other causes were new 
policies that allocated forest land to households, scarcity of forest products for local markets that 
spurred planting, and increased urban and industrial demand for timber (ibid.). However, the Deltas and 
the Central Highlands regions were less affected by these patterns, and continued to show high levels of 
deforestation (Cochard et al. 2017). Between 2000–2010, the Central Highlands had the third largest 
area of deforestation and forest degradation compared with other region, with 8.4% of the total natural 
area (Khuc et al. 2018). Between 2005-2015, the loss of natural forests was 582,657 ha (32% reduction 

                                                            
3 Source: Circular No. 34/2009/TT-BNNPTNT. 
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in area) (IPSARD, 2015; General Statistics Office of Vietnam, 2017), and in the same period, 2.4 million 
ha of forests in the Central Highlands was degraded (MARD, 2018).  

The largest driver of deforestation, and thus conversion of forest to other uses between the years 2005-
2015 was commercial agriculture. Table 3 summarizes the primary direct drivers and corresponding 
underlying drivers, as per studies which informed development of the National REDD+ Action Plan. The 
largest direct driver was rubber, closely followed by coffee. Between 2005 and 2015, rubber area 
increased by over 172,308 ha (a 198% increase), coffee area increased by 106,000 ha (a 29% increase), 
cassava area reached 157,292 ha and pepper planting area increased by 52,000 ha (106% increase) 
(General Statistics Office of Vietnam, 2018). Coffee expansion was highest between 1990 and 2000, 
when 500,000 ha was converted across the Central Highlands (Pham et al. 2012; Marsh, 2007), and in 
the five year period between 1995 and 2000, Lam Dong Province saw coffee area increase by 77% 
(USAID, 2013). Cassava is a crop that quickly depletes soil nutrients (MARD, 2017), and is a transition 
crop. The establishment of forest plantations also drove conversion of forests for the international 
woodchip market after 1995 (General Statistics Office of Vietnam, 2017), but this has slowed, and more 
recent policies favour native tree species and long-term rotation plantations for saw-log production 
(McNally et al. 2016).  

Table 3: Direct and underlying drivers of deforestation in the Central Highlands of Viet Nam 

Driver Direct driver 
impacts  

Related underlying drivers Cross-cutting 
underlying drivers 

Direct – 
Rubber 
expansion 

Between 
2005-2015, 
increased 
198% (< 
172,308 ha) 

 High commodity prices up to 2011 
 Lack of ability by Central government 

to limit rubber area (land allocation 
decisions occur at district levels and 
Provincial planning) 

 Legal loopholes allowed for 
conversion of natural forest to rubber 

 Low operational standards 

 
 
 
 
 
 
 Perceived 

abundance of land 
resources 

 High poverty rates 
 Lack of access to 

land and unclear 
land tenure rights 

 Poor agronomic 
practices 

Direct – 
Coffee 
expansion 

Between 
2005-2015, 
increased 29% 
(106,000 ha) 

 High commodity prices, especially in 
the mid- to late-1990s 

 Mass migrations, supported by 
government policies and institutions,  

 Utilization of annual crops (mainly 
cassava) as a stepping-stone toward 
tree-crop establishment (in freshly 
cleared forest) 

 Lack of smallholder access to finance 
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Direct – 
Cassava 
expansion 

Reached 
157,292 ha by 
2015 

 Annual crop, easy to grow on freshly 
cleared land as transition plant 
before establishing tree crops (such 
as coffee) 

 Difficult to regulate 

 Disconnect between 
national priorities 
and Provincial 
implementation 

Direct – 
Pepper 
expansion 

Between 2005 
and 2015, 
increased 
106% (52,000 
ha) 

 High commodity prices 

Sources: (General Statistics Office of Vietnam, 2017; MARD, 2017; General Statistics Office of Vietnam, 
2018; MARD, 2016; Dak Nong DARD, 2018). 

 

The general cross-cutting underlying drivers identified in Viet Nam’s updated 2017 NRAP are: a) high 
poverty rates in the forest dwelling communities, and a lack of access to land and forests, especially in 
the Central Highlands where much of the forest remains under the management of State Forest 
Management Units and Commune Peoples Committees; b) prioritisation of economic growth over forest 
protection, resulting in forest being lost legally (such as planned loss due to hydropower development), 
and illegally (such as illegal expansion of agriculture into forested areas); c) current agronomic practices 
are generally of poor quality and therefore yield increases often come at the expense of forests; d) 
inadequate implementation of national policies to promote sustainable development at the provincial 
level remains an underlying cause, particularly in the more remote regions (McNally et al. 2016).   

More specific underlying drivers are associated with each of the commodities, with unique causal 
linkages forming between underlying drivers and direct drivers over time. 

2.3.1 Rubber 

For rubber, the high prices for natural rubber up to 2011, lack of ability by Central government to limit 
rubber area (land allocation decisions occur at district levels and Provincial planning), and loopholes 
which allowed for conversion of natural forest to rubber are notable. The impact of the commodity 
prices clearly had a large effect driving rubber expansion. When rubber prices were high (US$6.26/kg on 
world markets in February of 2011), the area of crop production in Dak Nong Province between 2008 
and 2011 increased over 400%. Only after record low prices of US$1.23/kg in early 2016, did planted 
area significantly contract, and this also illustrates the delay in response to the downturn in price signals 
(Dak Nong DARD, 2018). Current prices today are around US$1.5/kg (Index Mundi, 2019). Though overall 
production remains strong, the return on the investment is very low.  

Another key underlying driver was the lack of ability by Central government to limit rubber area, lack of 
coordination and enforcement at Provincial levels, and gaps in policies regarding forest conversion for 
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plantations that weakened enforcement processes. Though the Central government sought to limit 
expansion, rubber area is expected to reach 343,893 ha in the Central Highlands by 2020, far exceeding 
the 280,000 ha target identified in the 2009 Rubber Development Strategy (Government of Viet Nam, 
2015). In many areas, it was also found the areas planted fell far short of the goals identified in the 
original investment certificates, indicating some actors cleared land and sold the trees (e.g. conversion 
timber), but never followed through on establishing plantations (Dak Nong DARD, 2018; Lam Dong 
DARD, 2013). By 2012, 79% of the rubber plantation areas in the Central Highlands were converted from 
natural forest and were not necessarily classified as degraded forest, which would have been the 
suitable forest type to covert to other uses under Vietnamese law (Phuc and Nghi, 2014). This indicates 
legal loopholes which allowed for conversion of natural forest to rubber. The criteria to classify poor 
forest was based on volume of trees (with diameter >8cm) being less than 100m3/ha, which resulted in 
other attributes such as biodiversity or protection functions not being part of the selection criteria. Also, 
decisions on converting natural forest on less than 200 ha is authorized as a provincial level decision, 
rather than requiring central level approval. This resulted in mistakes in implementation at the local 
level, without central level input or monitoring (ibid.). These aspects, combined with high expectations 
based on rubber prices, resulted in rapid expansion.   

Poor governance of the sector’s production standards and practices is an underlying driver, and this 
extended into neighboring countries, notably when Viet Nam Rubber Group’s Forest Stewardship 
Council (FSC) certification was revoked in 2015 (Forest Stewardship Council, 2015). 

2.3.2 Coffee 

The causal linkages between direct drivers and underlying drivers are nuanced across the Central 
Highlands, and varied over time. Overall, a range of underlying drivers influenced coffee expansion, 
including mass migrations, supported by government policies and institutions, surging coffee commodity 
prices (especially in the mid- to late-1990s), lack of tenure rights for ethnic and poorer farmers, 
utilization of annual crops (mainly cassava) as a stepping-stone toward tree-crop establishment (in 
freshly cleared forest), and lack of smallholder access to finance and dependence on supply chain 
finance with high interest rates. 

Though government policy support, planning and subsidies initiated the industry through collective 
farming systems during the late 1970s and early 1980s, government enabled farmers (at household 
levels) to expand the industry through the i M i market liberalization and land reforms during the 
late 1980s and 1990s. Viet Nam is now the world’s second largest exporter of coffee (behind Brazil) and 
the biggest Coffea canephora (Robusta) coffee producer. The sector provides a livelihood for around 2.6 
million people – 600,000 of which are smallholder family farmers on one hectare or less, sometimes 
dispersed among several plots (IRC, 2018).   

In-migration to the Central Highlands is a complex underlying driver, with added side effects related to 
poverty, land rights, landlessness, and perceived conflicts between indigenous ethnic people, ethnic 
migrants, and the Kinh ethnic majority nationally. The population of the Central Highlands almost 
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doubled between 1991 and 2014 (Thaái, 2018). The migration and development of industrial crops in 
the Central Highlands is one of the main reasons that traditional patterns of ethnic people living with the 
forest has shifted (Thi Mai Duong et al. 2016), displacing ethnic people deeper into forest frontiers. This 
pattern is particularly evident in Dak Nong Province (Dak Nong Provincial Committee of Ethnic 
Minorities, 2014; Hurri and Quang, 2015). The de-collectivization process of the i M i market 
liberalization and land reforms weakened indigenous people’s communal land tenure and stewardship 
practices, and the land reforms favoured permanent agricultural land (Thaái, 2018). Thus, many poorer 
and ethnic households do not have “Red Book” land title certificates, which is standard collateral for 
loans and financing (Hurri and and Quang, 2015). Ethnic minority farmers are found to have less liquidity 
than Kinh ethnic majority farmers, thus are less able to ride out changes in commodity prices, and more 
likely to switch to other crops (Ha and Shively, 2008; Doutriaux et al. 2008). The lack of access to finance 
for poor and ethnic people restricts their ability to invest in both annual and perennial crops that require 
high upfront investments, such as coffee and rubber, which pushes them towards transitional crops such 
as cassava.  

Cassava cultivation has been a driver of forest loss, and enabler of longer-term perennial crops such as 
coffee (Meyfroidt et al, 2013). Deforestation was mainly caused by the acquisition and conversion of 
agricultural lands to perennial crops by capital-endowed households, often from the Kinh ethnic 
majority, and corresponding displacement of poor households of ethnic minorities relying on shifting 
cultivation towards the forest margins (ibid.). Cassava is lucrative, with the export volume of cassava 
products in 2017 roughly US$ 1.03 billion (Vietnam Customs, 2017), the majority of which goes to China. 
Most of the current cassava area is believed to be cultivated on forestry land or former forestland. 
Cassava expansion traces a unique pattern, as small and undetectable incursions into forest occurs, to 
occupy land for the future purpose of creating a new source of land for other commodity crops such as 
rubber, coffee, pepper or dragon fruit. After a few years of cassava cultivation, these areas are often 
transferred to other owners and uses (Vân et al. 2016). This disrupts societal patterns, creating a change 
in the concept of land value, the right to access, use and benefit of forest and forest land in some areas, 
especially for ethnic minorities (ibid.). Cassava is thus directly related to coffee expansion, but is harder 
to regulate and manage than other crop types, and is of growing economic importance to ethnic 
minorities living in the forest frontier.  

While important to chart the historical trajectory of drivers and underlying causes, indications are that 
the contemporary and future patterns are different. During the past 2-3 years, more farmers were 
switching from producing coffee to growing other cash crops such as black pepper, avocado, and 
passion fruit to generate higher incomes. This is due to the low coffee commodity prices, and current 
rates of high production could suppress the coffee price to a point that farmers would no longer find it 
financially feasible to grow coffee (Financial Times, 2018). This change is reducing coffee areas especially 
in Dak Lak, where arable land is limited. In other provinces like Dak Nong and Lam Dong, where arable 
land reserve is still available, the new arable land is used more for growing black pepper and avocado 
(USDA, 2017). 

2.4 Policy review and discussion 
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This section analyzes Viet Nam’s policy responses to REDD+ and rubber and coffee drivers, in relation to 
advancing it’s National REDD+ Plan (2012 and 2017 versions) and sector responses to rubber and coffee 
expansion. Interviews helped inform decisions on which policies to include in the analysis, given the 
abundance of policy directives in Viet Nam. Policies and directives were assessed according to whether 
they include interventions targeted at direct drivers, underlying drivers, if they have no specific 
provisions related to drivers, and if the policy objectives are in conflict with REDD+ objectives. The 
analysis seeks to decipher the degree to which policy interventions sought to address not only direct 
drivers, but also the related underlying drivers, and to draw out how these causal connections were 
addressed in policy responses (as per Figure 2). Findings are summarized in Table 4, and further detail 
on each policy is contained in Appendix A. This section includes an analysis of how the policy 
interventions considered key actors and scales, focussing on those that were missed in the policy 
processes, yet have a clear role in driver activity (either positive or negative). Future driver pressures are 
also considered (as per Figure 2), as these have implications for policy responses. The discussion of the 
implications of these findings is contained throughout the section. 

Table 4: The degree to which policies and laws related to NRAP implementation include interventions 
aimed at direct and underlying drivers 

 

Policy 

Interventions 
directed at 
coffee and 
rubber direct 
drivers 

Interventions 
directed at 
related 
underlying 
drivers 

General and forest sector   

Law on Forestry—No. 16/2017/QH14 (2017, effective January 2019)   

FLEGT VPA —Viet Nam and European Union (2018, effective June 
2019) 

  

Incentive policies for enterprises investing in agriculture and rural 
areas—Decree No. 57/2018/ND-CP (April 17th, 2018) 

  

Planning Law—Law No. 21/2017/QH14 (2017, effective January 1, 
2019) 

  

Criminal code—Law No. 100/2015/QH13 (June 2017, effective 
January 1, 2018) 

  

Decision No.: 886/QD-TTg,—Target Program for Sustainable Forest 
Development for the 2016-2020 Period (2107) 
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Decision No. 419/QD-TTg of Prime Minister—2017 National REDD+ 
Action Programme) (5 April 2017) 

  

Directive 13-CT/TW —Enhancing Party’s leadership in forest 
management, protection and development (January 12, 2017) 

  

Prime Minister’s Notice No. 191/TB-VPCP—Conclusion of the Prime 
Minister at the Conference on Sustainable Forest Restoration 
Solutions in the Central Highlands (2016–2020) (22 July 2016) 

  

Law on Crop Production —Law No. 31/2018/QH14 (2018)   

Viet Nam’s Nationally Determined Contribution to Paris Climate 
Agreement (NDC) (submitted to UNFCCC in October 2015) 

  

2012 National REDD+ Action Programme—Prime Minister‘s Decision 
No. 799/QD-TTg (27 June 2012) 

  

Sector-specific: Rubber   

Decision of the Prime Minister 899/QD-TTg, 2013 –Agricultural 
restructuring towards raising added values and sustainable 
development 

  

Directive No. 1685 / CT-TTg of 2011   

Sector-specific: Coffee   

Sustainable Coffee Plan to 2020 and Vision to 2030 (2016)    

Viet Nam Sustainable Agriculture Transformation (VNSat) programme 
(2015) 

  

Decision of the Prime Minister 899/QD-TTg, 2013 –Agricultural 
restructuring towards raising added values and sustainable 
development (2013) 

  

Key:  

   Interventions clearly target drivers and are legally enforceable 

   Interventions loosely target drivers and may or may not be legally binding 
   Interventions do not target drivers 
   Interventions are at cross-purposes to REDD+ objectives 
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2.4.1 Policies that include interventions targeted at direct drivers 

Under the category of general laws/policies and forest sector-specific ones, Viet Nam’s 2012 NRAP 
stands out for having lacked policy objectives to address drivers outside the forestry sector.  Recognizing 
this, the 2017 NRAP (Decision No. 419/QD-TTg of Prime Minister) included the principle, that “the 
REDD+ activities address, inter alia, the drivers of deforestation and forest degradation, (and) forest 
governance issues (Government of Vietnam, 2017a).” In defining this broader scope, the NRAP included 
the following policies and measures directed at both direct and underlying drivers: a) review and adjust 
the land use master plan and land use plans to ensure the target of 16.24 million hectares of forest land 
is achieved by 2020, b) promote sustainable and deforestation-free agriculture and aquaculture; c) 
improve forest governance and livelihoods for people living near and in the forest; d) strengthen law 
enforcement (ibid.). 

Although the 2017 NRAP intended to promote sustainable and deforestation-free agriculture, this 
intention must find its way into the matrix of already existing and emerging policies and programmes.  
This inherently results in the fragmentation of intervention actions and instruments, which are difficult 
to coordinate programmatically and temporally. A Crop Production Law, new Planning Law, and Forest 
Law were passed by the National Assembly in 2017-2018, but none of these contain specific provisions 
that reference the NRAP goals and specify implementation modalities. Although a new Law on Forestry 
was passed in 2017, most policies and measures that would be necessary to affect rubber, coffee and 
any other drivers outside the forest sector would occur through other laws, with the exception of 
provisions related to conversion and repurposing of forest land. Understandably, it may be challenging 
to include interventions aimed at rubber and coffee in the Forest Law, but these presumably could have 
been included in the Crop Production Law. This issue raises the challenge of influencing priorities in 
other sectors.  

Notably, the Prime Minister’s Notice 191 of 2016 placed a moratorium on any new clearing of natural 
forest, freezing the remaining 2.25 million ha of natural forest.  It is identified by those interviewed as 
having the most impact on direct drivers from rubber and coffee pressure in the Central Highlands. This 
simply worded policy commitment signaled that no more rubber and coffee expansion is allowable. 
Notice 191 has been integrated into land allocation decisions at district and provincial levels, and even 
into lending decisions by banks, such as the Viet Nam Bank for Social Policies (VBSP) which lends to 
smallholders, Viet Nam Bank for Agriculture and Rural Development (VBARD) which is the primary 
agriculture sector lender, and the Bank for Investment and Development of Viet Nam (BIDV). Loan 
officers at the commune or district level screen applicants for bank loans, for deforestation risks. If 
evidence of deforestation is found, loans will not be extended, and previous loans will be recalled. This 
form of monitoring appears to be highly effective. However, there are also weaknesses in policy design 
and implementation of Notice No. 191, as land users who are at most risk of making incursions into 
forests (e.g. cassava growers) largely do not access formal financing mechanisms, thus are outside the 
scope of bank screening.  
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Directive 13 of the Communist Party is viewed by some interviewees within government as a strong 
policy directive on direct drivers, as it requested the Party to control socioeconomic development 
planning and projects which negatively affect forest area and quality, particularly in natural forest and 
protection forests. Yet other interviewees were unaware of this Directive. 

The other major policy interventions sought to direct provincial and district planners to limit areas 
allocated to key commodities. While these were aimed at the direct drivers of rubber and coffee 
expansion, the underlying drivers were not identified (such as high commodity prices, strong market 
demand, unclear tenure rights, etc.), and strategies developed to address these. When the Government 
of Viet Nam Directive No. 1685 of 2011 directed Provinces to review and evaluate projects converting 
forest to rubber plantations, and district Departments of Agriculture and Rural Development (DARD) 
adjusted rubber plantation development plans, Provincial and district offices documented the scale of 
the overshoot (Dak Nong DARD, 2018; Lam Dong DARD, 2013). However, district DARDs were not given 
clear direction on how to respond to that besides adjusting spatial plans and cracking down on illegal 
logging and clearing (which has had mixed success, and thus the 2018 FLEGT VPA establishes a Timber 
Legality Assurance System).   

Interventions identified as loosely targeting drivers in Table 4 include those that set broad goals that 
could be interpreted by decision-makers in driver sectors as guidance, but interviews suggest they were 
not taken on board by these sectors. These include Decision No. 886 of 2017, a Target Programme for 
Sustainable Forest Development, which sets goals (such as national forest cover at 42%, and forest area 
of 14.4 million ha), and indicates domestic investment for forest protection, including for control the 
conversion of forest land to other purposes (Government of Vietnam, 2017e). However, interviews 
suggest it is viewed as a programme and source of financing, not a law or legal directive. 

As the coffee sector in the Central Highlands was not a focus for REDD+ efforts until more recently, 
particularly since the 2017 NRAP, it is presumed that REDD+ goals would have been tangential in the 
development of the Sustainable Coffee Plan to 2020 and Vision to 2030. The Sustainable Coffee Plan 
does seek to limit coffee planting area (stabilize coffee area at 600,000 ha), yet seeks increased trade 
and export values (Government of Viet Nam, 2016c). Similarly, the Ministry of Agriculture and Rural 
Development and World Bank designed the Viet Nam Sustainable Agriculture Transformation (VNSat) 
programme, investing US$ 98.7 million in the coffee sector between 2015 and 2020, for improved farm 
agronomic practices on 69,000 ha and rejuvenation of aging coffee trees (World Bank, 2015a). Though it 
is the largest investment in the sector in this period, it does not incorporate drivers of deforestation and 
land degradation, to address future climate impacts, or to remediate soils after years of nutrient 
depletion and fertilizer use, and related livelihood/poverty issues in coffee production.  

There has been reliance on voluntary certification in the coffee sector as a preferred option to achieve 
sustainability (such as via the Sustainable Coffee Plan to 2020 and Vision to 2030), however demand for 
certified coffee from the Central Highlands has decreased. This is due to the Robusta-oriented coffee 
marketplace valuing low prices over quality, trading is on very thin margins, and there is decreased 
interest in paying price premiums for certified products. Further, interviews suggest certification 
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standards were not seen by major buyers to address the pressing sustainability issues that are beyond 
the farm-unit (especially water scarcity and agrochemical use).    

The rubber industry committed to not expand their area to avoid oversupply in response to the Decision 
of the Prime Minister 899/QD-TTg, 2013, although this was based on supply and price stabilization, not 
deforestation-free commitments. 

2.4.2 Policies with interventions directed at underlying drivers 

Again, one of the major underlying drivers affecting both rubber and coffee expansion was lack of ability 
by Central government to limit commodity areas, which related to the high market prices for 
commodities, and gaps in policies regarding forest conversion for plantations. The 2017 NRAP does not 
directly identify a policy direction on addressing underlying drivers, with the exception of two policies 
and measures to improve forest governance and livelihoods for people living near and in the forest, and 
strengthen law enforcement (Government of Vietnam, 2017a). However, these are not defined as being 
in relation to the direct drivers, but a logical connection could be made in the implementation stage, in 
relation to the second policy and measure of promoting sustainable and deforestation-free agriculture. 
Thus, a key finding in this research is the importance of defining this causal link between direct and 
underlying drivers, and the role it plays in designing policy solutions to drivers. 

The strongest options appear to be those policies defining clear mechanisms to address underlying 
drivers such as loopholes in laws and illegal activity (e.g. Criminal Code of 2015, Law of Forestry of 2017 
and the FLEGT VPA). Whereas others contain broad statements of interest to address tenure and 
livelihood needs via Provincial People's Committees allocating forest land to local communities, 
households and individuals (Decision 886 of 2017, Directive 13 of 2017, and the 2017 NRAP) and access 
to payments for ecosystem services for ethnic minorities (Decision 889 of 2013). Interviews indicate this 
has been challenging to follow through on. 

The Planning Law holds potential as means to enable synchronization between national planning and 
regional planning, and introduced new requirements for integrated planning, which could address 
sectoral disconnects that existed under the previous law. It will be useful to see how improved 
integrated planning between sectors provides a means to address weak governance and high 
commodity prices (though both rubber and coffee prices are currently very low). 

The only policy that draws distinctive connections between the direct and underlying drivers is Directive 
13.  This Directive is a call to the Communist Party to strengthen leadership in retaining natural forest, 
and control the socioeconomic development which negatively affects forest area and quality, especially 
natural forests and protection forests. The cross-cutting underlying driver of high poverty rates in the 
forest dwelling communities, lack of access to land and forests, and poor tenure rights is targeted in the 
direction given to complete the allocation of land and forests, providing land use rights to organizations, 
individuals, households and communities. Thus, Directive 13 is targeted at key actors (Communist Party 
Officials) at all levels. Yet the Directive does not go as far as defining which direct drivers are prioritized 
for intervention. 
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In some geographic areas the strongest underlying drivers that put pressures on farm soils and forests 
relate to poverty and finance (Thaái, 2018), which have not been strongly reflected in rubber and coffee 
sector policy-making. The finance mechanisms and gaps in smallholder access to finance demonstrate a 
few relevant aspects for affecting drivers: a) the banks’ restrictions on lending due to the need to 
conform to Notice 191 has been effective, as it drew in actors (banks) that have a key role in financing 
sectors that have natively impacted forests; b) the gaps that exist relative to poor and marginalized 
farmers accessing finance, who are the most at-risk to further deforest, are not reached through these 
finance mechanisms. Further, the finance mechanisms they do access reinforce the underlying driver 
pressures. Besides district authorities arresting the poor for illegal logging, policy tools and mechanisms 
have yet to find a way to stop poor households from selling their farming lands and clearing new 
unregistered areas for cassava or coffee production. 

2.4.3 Policies lacking provisions related to drivers 

The 2012 NRAP omitted interventions aimed at the large drivers outside the forest sector and contained 
no mandate to agencies to evaluate and reconcile complex trade-offs between sectors, or a clear means 
to address underlying drivers.  Fortunately, this was rectified with the 2017 NRAP, however many 
Provincial REDD+ Action Plans (PRAPs) were already completed by this time, especially in priority REDD+ 
areas.  In the Central Highlands and other areas, these PRAPs were developed based on the 2012 NRAP 
and 2015 Guidelines for developing PRAPs issued by MARD (Government of Viet Nam, 2015c). Thus, the 
PRAPs lacked a focus on major agricultural driver commodities and related underlying drivers. 

As the Forest Law could not contain provisions restricting agricultural expansion, agriculture sector laws 
would have been a more appropriate place to set such intentions. Yet, the Law on Crop Production, 
passed in 2018 does not contain mention of deforestation-free agricultural production, though it does 
contain language in Chapter 6 on adaptation to climate change and directs Provincial People’s 
Committees to assess impacts of climate change and help guide solutions (Government of Vietnam, 
2018b). While this emphasis on climate adaptation is positive, the scope would not be broad enough to 
capture REDD+ mitigation goals. 

The Five-Year Socio-Economic Development Plan (2016-2020) sought increases in rubber and coffee 
production, yet also prioritizes forest protection and production, and does not identify how this is to be 
reconciled in the Central Highlands. The orientation  of the SEDP in the Central Highlands is towards 
large-scale commodity agriculture, to rapidly develop export-oriented industrial plants (coffee, rubber, 
tea, cotton...) with the means of intensive cultivation, while also planting and protecting forests. Yet, the 
scale of demand-side pressures on rubber and coffee commodity production remains high, despite low 
commodity prices, with roughly $1 billion in rubber exports, mostly to China (UN Comtrade, 2018), and 
coffee exports averaging US$ 3.0 -3.5 billion annually, though this is falling, prompting farmers to switch 
to more valuable crops (Vietnam News, 2019).  

The Criminal Code (2015), Planning Law (2018), and the FLEGT VPA do not contain provisions specifically 
targeted at rubber and coffee drivers of land conversion, though they all notably contain interventions 
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that address underlying drivers. The Criminal Code introduced criminal liability for companies and 
individuals in relation to forest management and the unlawful repurposing of land, and the penalties for 
all environmental crimes has increased. 

2.4.4 Policies with objectives in conflict with REDD+ 

One year after the 2017 NRAP was approved, the government approved incentive policies for 
enterprises investing in agriculture and rural areas (Decree No. 57 of 2018) which provided preferential 
land prices for enterprises set by provincial/municipal People's Committees, rent exemptions and credit 
access and support (Government of Vietnam, 2018a). This provided a major source of financial support 
to driver sectors and activities, yet there were no sustainability or deforestation-free conditions defined 
as a pre-requisite for accessing finance, nor reference to Notice No. 191 of 2016. 

2.4.5 Actors 

Most policies listed in Table 3 identify roles for government actors, from national to provincial and 
district levels. The 2017 NRAP comprehensively details the responsibilities of actors.  What is most 
notable in all the policies reviewed is the relative absence of clearly defining interventions aimed at 
demand-side actors, particularly those buyers and markets that are making sustainability commitments.  
This would have been possible with a broader framing of the underlying drivers and the actors 
associated those. For instance, the Chinese Chamber of Commerce of Metals, Minerals and Chemicals 
Importers and Exporters (CCCMC) adopted new voluntary guidelines in 2017 for natural rubber, which 
contains a deforestation-free principle and guidance related to upholding national laws and land use 
planning, and local customary laws and practices, free-prior informed consent (FPIC) and other 
sensitivities around land tenure (CCCMC, 2017). They are voluntary, it is not yet clear how these are 
affecting Chinese company operations, or their suppliers. Interviews suggest the Vietnamese 
government and rubber sector have not identified ways to mainstream these provisions in Vietnamese 
policy, to assist Chinese buyers in attaining compliance, and there is a lack of awareness of the CCCMC 
guidelines at the production level. 

Further, though international tire manufacturers such as Michelin, Pirelli, Goodyear, Bridgestone and 
others have made zero deforestation commitments (Bridgestone, 2018; Pirelli, 2017; Michelin, 2016), it 
is still unclear how much of Viet Nam’s export market seeks these standards, as these companies do not 
appear to have clear sourcing links to Viet Nam, yet some do source from China. Yet, pursuing these 
actors via the European Union-Viet Nam Free Trade Agreement (EVFTA), signed in 2018, which includes 
rubber and coffee, and thus key buyers could be brought to the table to forge solutions and leverage 
public and private action and investments in a coordinated fashion. Without a broader framing of the 
underlying drivers, opportunities to engage these actors  and codify the marketplace deforestation-free 
commitments into national policy may not be as visible. 

The largest group of actors involved in the rubber supply chain—smallholder producers—have not 
directly been targeted by policy interventions to date. While smallholders account for 88% of rubber 
production, smallholders capture the least benefit of all actors, accounting for only 10 % of total profits 
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[98]. Smallholders are often prone to price squeezing by traders, and with loose supply chain linkages 
and a lack of co-operation between actors [99], the quality of production and stability of livelihoods of 
farmers is negatively impacted. Policy interventions that sought to stabilize smallholder expansion into 
forests that addressed the underlying drivers pushing their behaviour could include investments to raise 
production quality, thus contributing livelihood co-benefits, while seeking to reduce their expansion. 

Similarly in the coffee sector, marginalized and often ethnic minority farmers, lacking clear title to land, 
are pushed by underlying driver pressures to expand, yet as they are acting in response to these 
pressures, stopping their expansive activities pushes it elsewhere and/or misses the key driver. Cassava 
provides the clearest example of this, as expansion into forests is largely undetectable, yet results in 
large-scale deforestation and soil degradation over time, making way for perennial commodity crops. As 
a US$1 billion export commodity, its scale is not to be underestimated. Yet, it is largely unregulated, and 
these actors cannot be reached through existing finance mechanisms, and are often the most poor and 
marginalized, lacking clear land title.  In both commodity contexts, defining positive incentives and 
interventions clearly directed at smallholder farmers, who bear the greatest burden for production 
pressures, price squeezing, commodity price fluctuations, and climate risk, have remained elusive. 

Policy design and formulation processes thus far have not included the large international roasters and 
traders buying coffee in the Central Highlands (including major international brands such as Nestlé, 
Lavazza, and Starbucks), with a view towards seeing how to transform some actors deforestation-free 
commitments into solutions on the ground.  

Notably, the effect of implementing the natural forest moratorium (Notice 191) did bring in key actors, 
such as district and provincial level government, and banks, and their activities to advance compliance 
did affect underlying drivers (e.g. improved governance and reducing bank lending to farmers that 
cleared forest). This was not necessarily by design, but reflects commitment by the domestic banks to 
demonstrate compliance with Vietnamese law. 

2.4.6 Scales 

The policies reviewed here are all national-level commitments, and therefore not attuned to the 
regional differences in driver patterns, which are quite varied in Viet Nam. The Provincial-level REDD+ 
Action Plans that were developed in the Central Highlands were based on the 2012 NRAP, so similarly 
contained a focus on the forest sector, and largely omitted other drivers and underlying pressures. Viet 
Nam is currently planning activities to implement the 2017 NRAP, including seeking international 
financial support for integrated sustainable landscape management through a deforestation-free 
jurisdictional project in Lam Dong and Dak Nong Provinces. 

As mentioned in the above section on actors, the international buyers and segments of commodity 
supply chains have not been drawn in. One limitation thus far to the commitment by these large 
international companies to invest in productivity of smallholder producers is the structure of the supply 
chain itself. Circular 08/2013/TT-BCT issued by the Ministry of Industry and Trade, mandates that 
foreign-owned companies are not permitted to source directly from farmers but must instead buy 
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through a registered local company (or cooperative). This has resulted in significant challenges to trace 
coffee beans to the farm level, and overall traceability in the coffee sector. It has also impeded efforts 
by international roasters and buyers to reach smallholder producers with investments or technical 
support for improved production practices. Local collectors or aggregators are the links between 
smallholders and international buyers/traders. Collectors and traders are largely unregistered, operate 
on narrow price margins, and are under pressure from high competition (Hurri and Quang, 2015). 

2.4.7 Future driver pressures 

Policy responses were designed in response to historical driver patterns.  Yet, between the 2012 and 
2017 NRAP, changes were already evident in the scope and scale of rubber and coffee drivers in the 
Central Highlands, mostly due to commodity prices. While important to chart the historical trajectory of 
drivers and underlying causes, the contemporary and future patterns are different, complex and 
interconnected. Coffee and rubber appear to be decreasing as a driver (source: district level interviews), 
while cassava and other crops are increasing (Vân et al. 2016). 

An underlying driver that was not identified as a historical driver, but has increasingly been identified as 
problematic since the 2017 NRAP, is future climate change impacts. The Central Highlands are drier than 
other regions, thus risks to agriculture due to climate change are notable (Government of Vietnam, 
2016b). Unsustainable farming practices risk future production, particularly in the winter months when 
rainfall is expected to decrease (ibid.) contributing to over exploitation of surface and ground water, 
with possible economic consequences, if not well managed. Droughts and floods had damaged key 
coffee growing regions in the Central Highlands in 2019 (Viet Nam News, 2019). Climate modelling 
suggests that by 2050, climate change could regularly delay the rains until June, which would require 
much more water use than current levels (Grosjean et al. 2016). Current reservoir capacity would likely 
not meet this need. Changing weather patterns will also shift the areas that are suitable for coffee 
production. Climate modelling also suggests Robusta production will expand into higher altitudes, where 
many remaining forests are, and the demand for area exceeds the supply (Killeen and Harper, 2016). 
This indicates that future adaptation aspects should be considered in assessing drivers. 

2.4.8 Implications of findings to the global context 

While there is great interest in finding forest and land use sector solutions to climate change under the 
Paris Agreement (Griscom et al. 2020; Kissinger et al. 2019), the nuances of how to achieve such 
solutions through policy requires troubleshooting at national levels. This paper provides a national-level 
example demonstrating the importance of defining the linkages between direct and underlying drivers 
at the national-level, and the implications for attuning policy responses. This is highly relevant for 
countries seeking forest and land use sector solutions in NDCs as part of Paris Agreement climate 
commitments.  

Brazil’s response to direct and underlying drivers in the early 2000’s provides ex-post evidence of the 
value of drawing linkages between the two, and attuning policy responses accordingly. Steps taken in 
the 2000’s to reverse perverse incentives that drove Amazon clearing had affect in addressing 
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underlying and direct drivers, while agricultural production increased (Macedo et al. 2012). Brazil held 
legal entities criminally liable for crimes against the environment (Government of Brazil, 1998), and 
linked the ability to access rural credit to the demonstration of legal compliance. In 2006, a voluntary 
ban on the commercialization of soy grown in the Amazon was set by private market players (since 
renewed), and the Bank of Brazil vetoed agricultural credit for soy farmers seeking to plant in newly 
cleared forest areas. This resulted in US $1.4 billion not being loaned between 2008 through 2011 due to 
restrictions imposed by the resolution, and likely resulted in a 15 percent decrease in deforestation in 
the Amazon during the period (Assunção et al. 2013).  

Indonesia has also pursued deforestation moratoria, making permanent the moratoria on new 
concessions in primary forests and peatlands for palm oil and timber plantations, which was first 
enacted in 2011 (Reuters, 2019). Yet Indonesia did not pursue the coordinated approach addressing 
underlying drivers that were identified in its REDD+ National Strategy of 2012, particularly in reviewing 
the incentives and disincentives for the private sector and regions. Fiscal policies and perverse 
incentives were identified as key underlying drivers of oil palm expansion in Indonesia, but these have 
not yet been addressed through policy reform (UNEP, 2016). Indonesia took strides to address illegality 
in the forest sector (and related conversion timber) by implementing a timber legality verification 
system affecting domestic and export markets. Improved forest governance and law enforcement was 
found to have made it harder for producers to expand production by clearing forests (Gaveau et al. 
2019). However, Indonesia has recently removed these requirements, raising concerns that gains from 
improved timber legality verification may be lost (Maryudi et al. 2020). Private sector ‘deforestation-
free’ sourcing commitments and voluntary certification commitments are notable and long-standing, 
and one study found areas certified under Roundtable for Sustainable Palm Oil (RSPO) reduced 
deforestation by 33 percent compared to areas not certified (Carlson et al. 2018). These private sector 
commitments have engaged key actors in the palm oil supply chain, from local to global scales. 

The Indonesian and Brazilian contexts provide insight on how identification of the linkages between 
direct and underlying drivers influences assessment of policy responses. Mapping the conceptual 
linkages between direct and underlying drivers provides a means to explore the causal connections and 
reinforcing feedback loops that drive actors and behaviour. One of the most notable underlying drivers 
is increasing commodity prices driving plantation expansion, as evidenced in Indonesia (oil palm) 
(Gaveau et al. 2019), Cambodia (rubber) (Grogan et al. 2019), and the pressure of rubber and coffee 
expansion in Viet Nam. While notably challenging for national governments to define policy responses 
to these underlying drivers, reaching the key actors at the scales they operate at, Brazil’s commitments 
in the early 2000’s offers the most robust success story in this regard. This research explores the 
conceptual basis that can illuminate the context-specific underlying drivers which are dynamic, complex, 
with nonlinear and historically-specific characteristics. Though these country examples show what has 
been achieved (or not) to address the linkages between direct and underlying drivers through policy 
responses, the rate of agricultural commodity-driven deforestation has not decreased, and conversion 
of forest to other land uses continues at 10 million ha per year (though this rate of loss is lower than in 
the 1990’s [119, 120]. 
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2.5 Conclusions 

In reviewing Viet Nam’s policy responses to driver pressure, correlations between the direct drivers and 
related underlying drivers are unclear. This can be partly attributed to the fragmented and conflicting 
policy landscape that the NRAP needed to integrate into. The 2017 NRAP had to integrate into a pre-
existing policy landscape, and yet even with fairly aligned policy vehicles such as the 2017 Forestry Law 
and Planning Law, the integration of REDD+ goals and mutual integration into these laws is not 
coherent. While this research did not elucidate insights as to why these disconnects occurred, it does 
draw out insights relevant to the importance of considering both the direct and underlying drivers (as 
per Figure 3), and how the policy formulation process does or does not bring that focus forward into 
defining interventions, which actors to target, and which scales to reach. 

By considering the relationship between direct and underlying drivers, other options for addressing 
commodity pressure could have been more visible, such as considering export taxes on natural rubber, 
which would dampen international demand and provide government with revenue to improve 
smallholder yields and practices. Another option would have been to investigate how marketplace 
deforestation-free commitments could be codified in national law (demonstrating to international 
buyers making such commitments that sourcing from Viet Nam would fulfill their pledge), or bring these 
international buyers to the table to forge solutions, and leverage public and private action and 
investments in a more coordinated fashion. 

There is debate about how effective policy can be in the face of strong commodity prices. As policy 
interventions on drivers often must be integrated into existing policy contexts, which is structurally 
challenging when the impetus often comes from a forest department, seeking to change an agriculture 
or industry mandate, with large revenue and foreign-exchange implications. In Viet Nam, area-based 
commodity targets were far exceeded when commodity prices were high, and local regulation and 
enforcement could not reign in expansion into forests. The focus on commodity areas limited the scope 
of problem identification and the consideration of key actors and scales for engagement in the policy 
design process. But it also raises questions about what could have been done differently (as the Brazil 
example in Section 1.4.8 illustrates), and whether existing policy tools hold the answers.  

These research findings propose that the elements in Figure 3 could be useful in designing policy 
responses to drivers, and are relevant to countries pursuing forest and land use sector solutions under 
the Paris Agreement. Each context is unique, and the arrangement of direct and underlying drivers, 
commodity supply chains, land tenure, and other factors will differ. However, applying Figure 3 as a 
framework to guide policy design and decision-making can enable identifying the causal connections 
between direct and underlying drivers, including what future ones are expected.  REDD+ in Viet Nam 
illustrates how important adequate identification of all relevant drivers (including outside the forest 
sector) was to the robust development of the 2017 NRAP, it is also relevant to note how quickly 
pressures from other crops like cassava have outpaced more established crops such as coffee. Brazil 
completed a wide underlying driver assessment scoping in the late 1990’s and early 2000’s, and the 
robust and interlinked policy responses Brazil pursued as a result illustrates the benefits that can be 
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achieved. Assessment of these aspects provide a basis for consideration of the types of incentives, 
disincentives and enabling measures capable of reaching the actors responsible for addressing the 
drivers, and what scale these may operate at (e.g. international, national and local). A view towards 
future driver pressures and exogenous pressures such as climate change provide a wider scope for 
considering interventions and possible implementation pathways. Economic and social ramifications are 
important to consider, particularly in relation to marginalized and tenure-insecure populations.  Some of 
the strongest underlying drivers that put pressures on farms and forests in the Central Highlands relate 
to poor tenure rights, poverty and finance, and these have largely eluded focus of policy interventions. 

Refer to Appendix II for Annex to Policy responses to direct and underlying drivers of deforestation: 
examining rubber and coffee in the Central Highlands of Vietnam on Policies and laws related to NRAP 
implementation- Long version 
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3. The Sustainable Development Goals and REDD+: Assessing 
Institutional Interactions and the Prospect of Synergies4 

 

 

 

Abstract 

This paper analyzes potential synergies between two recent sustainable development initiatives, namely 
the Sustainable Development Goals (SDGs) and Reducing Emissions from Deforestation and forest 
Degradation (REDD+), a climate mitigation mechanism negotiated under the auspices of the United 
Nations Framework Convention on Climate Change (UNFCCC). The paper elaborates a conceptual 
framework based on institutional interactions and distinguishes core, complementary, and 
supplementary synergies that may be realized between the SDGs and REDD+. Potential synergies are 
analyzed at the global level, as well as within two national-level contexts: Indonesia, with its long-
standing REDD+ programme, and Myanmar, which is in the early stages of implementing REDD+. Both 
are now also engaging nationally with the SDG implementation process. Our research draws on 
literature review and document analysis, as well as direct observations of REDD+ negotiations at the 
global level, and semi-structured expert interviews with those involved with both REDD+ and SDG 
implementation in Indonesia and Myanmar. Our analysis reveals that there are currently significant 
opportunities to pursue synergies in the implementation of these international initiatives at the national 
level, although pro-active interaction management will be necessary, especially to achieve 
complementary and supplementary synergies. 

  

                                                            
4 This chapter has been published as: Bastos-Lima, M., G Kissinger, I Visseren-Hamakers, J Braña-Varela, A Gupta, 
2017. The Sustainable Development Goals and REDD+: assessing institutional interactions and the pursuit of 
synergies. International Environmental Agreements. 
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3.1 Introduction 

The Sustainable Development Goals (SDGs), which came into effect in January 2016, are set to become 
the main global normative framework on environment and development until 2030. 17 SDGs are part of 
the United Nations 2030 Agenda for Sustainable Development (2030 Agenda). These are intended to 
guide the pursuit of prosperity and human well-being, while protecting the environment, for the next 15 
years. The SDGs identify a range of economic, social and environmental goals that are intended to form 
the basis for sustainable development. Like the Millennium Development Goals (MDGs) before them, 
the SDGs may galvanize global awareness, public pressure, political accountability, and align 
development finance to measurable targets and indicators (Poku and Whitman 2011; Sachs 2012; 
Ivanova 2013; Griggs et al. 2014). Thus, they can function as a “report card” for countries to measure 
their sustainable development performance, now with greater attention to environmental issues than in 
the MDGs (Sachs 2012; Griggs et al. 2014).  

Just before the SDGs came into effect, the Paris Agreement was adopted in December 2015, under the 
auspices of the United Nations Framework Convention on Climate Change (UNFCCC). The Agreement 
entered into force on November 4, 2016 and seeks to limit global temperature increases to 2 degrees 
Celsius above pre-industrial levels this century, with the aspiration to limit increases to 1.5 degrees 
Celsius. To reach these ambitious goals, appropriate financial flows, a new technology framework and an 
enhanced capacity building framework will be put in place, in order to support action by developing 
countries and the most vulnerable countries, in line with their own national objectives. The Agreement 
requires countries to submit plans for how they intend to achieve climate goals, based on their own 
national circumstances, in “nationally determined contributions” (NDCs).  For many countries with 
significant greenhouse gas (GHG) emissions from forests and land use, NDCs contain forest sector GHG 
emission reduction goals, and these often contain intentions around forest management and woodfuel 
use, among others (UNFCCC (2015).   

The global climate change mitigation mechanism of REDD+ (“Reducing emissions from deforestation and 
forest degradation in developing countries; and the role of conservation, sustainable management of 
forests, and enhancement of forest carbon stocks in developing countries”) (UNFCCC 2010) is now 
prominently included in the Paris Agreement. REDD+ is a mechanism to provide readiness finance and 
results-based payments to developing countries to reduce their GHG emissions from forest loss. 
Negotiations over this mechanism within the UNFCCC culminated in the 2013 Warsaw Framework on 
REDD+, a package of decisions to help countries implement REDD+, including development of national 
strategies or action plans, as well as national forest monitoring systems, forest reference emission 
levels, measuring, reporting and verification (MRV) systems, social and environmental safeguards, and 
recognition of the need to address the drivers of deforestation and forest degradation in order to 
achieve emissions reductions. Further negotiations to agree on the implementation framework for 
REDD+ were completed in 2015 (UNFCCC 2015a).  

Over the years, REDD+ has expanded substantively from being, originally, an international finance 
mechanism for avoided deforestation to recognizing that success in achieving REDD+ outcomes depends 
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on addressing the drivers of deforestation and forest degradation, which in many countries requires a 
shift in rural economic engines of growth (e.g., commercial agriculture, mining, infrastructure 
development) towards more low carbon pathways (Kissinger et al. 2012). Addressing drivers requires 
that countries seek national policy adjustments as well as “non-carbon benefits” while securing reduced 
GHG emissions from the forest sector (Visseren-Hamakers et al. 2012; Den Besten et al. 2014).  

Governance for sustainable development has arguably entered an “era of synergies” (Visseren-
Hamakers 2015), where the growing density and complexity of multilateral environmental agreements 
and other international institutions has resulted in increasing attention to how they influence one 
another and the governance architecture as a whole (Oberthür and Gehring 2006; Biermann et al. 2009; 
Zelli and van Asselt 2013). We contend that for both REDD+ and SDGs to achieve their intended 
outcomes, it is important to identify linkages, including trade-offs and synergies, at national and sub-
national levels. 

Our aim here is to analyze potential areas of interaction between REDD+ and the SDGs. We examine 
how these initiatives relate to one another at their norm-setting and rule-making stages and, given their 
objectives, what synergies are identifiable, and how these synergies can be pursued and enhanced. We 
acknowledge that there will be conflicts and trade-offs in national-level processes of implementing 
REDD+ and the SDGs, as both require adjustments in development pathways. However, our current 
analysis focuses specifically on analyzing areas of convergence and synergy. Our assessment is based on 
secondary literature, as well as direct observations of REDD+ negotiations at the UNFCCC (including on 
non-carbon benefits of REDD+), as well as primary document analysis of UNFCCC decisions on REDD+ 
and negotiation of the SGDs as part of the 2030 Agenda for Sustainable Development. The national-level 
illustrative case studies of Indonesia and Myanmar draw on primary documentation and extensive 
engagement (by one author) with a wide array of decision-makers and stakeholders in each country, 
including interviews, on SDGs SDGs, green economy pathways and REDD+ in these two countries 
([references here to author generated in-country reports on these topics, anonymized for now]).   

The article is structured as follows. Section 2 provides an overview of the institutional interaction 
literature, based upon which we then elaborate our own analytical framework to assess types of 
institutional interactions and the prospect for synergies therein. Section 3 explores the normative and 
institutional synergies between the SDGs and REDD+.  Section 4 briefly considers such potential 
synergies and their realization in two national contexts: Indonesia and Myanmar. Section 5 analyzes the 
mechanisms of interaction, and options for interaction management as means to enhance synergies 
between REDD+ and SDGs. Finally, section 6 draws conclusions. 

3.2 A framework for analyzing institutional synergies 

It is by now a consensus that the environmental governance architecture is increasingly dense and 
complex (Oberthür and Gehring 2006; Biermann et al. 2009; Visseren-Hamakers 2015), including various 
public, hybrid (public-private) and private principles, norms, rules and decision-making mechanisms in 
place at multiple governance scales to steer human behavior (Krasner 1983; Young et al. 2008; Visseren-
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Hamakers 2013). Complexity emerges because such institutions exert influence over one another, with 
consequences for governance outcomes (Oberthür and Stokke 2011). The strategic management of 
institutional interactions (or interplay) has thus also received growing attention from environmental 
governance scholars (see Young 1996; Raustiala and Victor 2004; Oberthür and Gehring 2006; Biermann 
et al. 2009; Zelli and van Asselt 2013; Gupta et al. 2015; Visseren-Hamakers 2015) and in policy circles 
(see UNEP 2006; Soria 2014).   

Institutions may interact in different ways. A given institution might be embedded in a larger 
institutional framework of overarching principles and norms that covers many different issue-areas. It 
might alternatively be nested, in a hierarchical relationship, within a higher – and usually less specific – 
institution in the same issue-area. It may find itself clustered with others in an institutional “package”. It 
might overlap on a de facto basis with other institutions that target different issue-areas. Or it may 
operate in parallel with other institutions targeting the same issue-area that may have been created 
separately and have no formal relationship but still influence one another (Young 1996; Abbot and 
Snidal 2006; Oberthür and Gehring 2011, Zelli et al. 2013). Whichever the case, institutions influence the 
development or performance of other institutions at various stages of emergence and evolution. Such 
stages include: institutional outputs (rules or other formal signs of compliance), outcomes (changes in 
human activities), and impacts (tangible changes in environmental quality or other ultimate goals of an 
institution) (Underdal 2008; Oberthür and Gehring 2011).  

There are different mechanisms through which such institutional interactions can occur. As a general 
rule, such interactions modify the perceptions, preferences and behaviors of key actors (Gehring and 
Oberthür 2009). First, there may be “cognitive interaction” when ideas or information from one 
institution filters into the process of another and influences its outputs. Second, normative or legal 
commitments to one institution may affect decision-making and output creation in another. Third, there 
might be interaction at the level of outcomes, when different institutions influence the behavior of the 
same actors. Fourth, there may be impact-level interactions or “functional linkages” (Young 2002), when 
the ultimate targets of the two institutions are related (e.g. a policy aimed at conserving bamboo forests 
may ultimately benefit panda conservation and, as such, interact at the impact level with policies aimed 
at the latter) (Oberthür and Gehring 2011).  

That said, conceptualization with respect to the quality of these interactions remains relatively limited. 
Institutional interactions usually are broadly categorized as being synergistic (when they result in 
improvements in effectiveness, i.e. an institution’s ability to reach its objectives), neutral, or conflictive 
(or disruptive, i.e. when one institution hinders the effectiveness of another). We recognize, however, 
that institutions often have multiple objectives. These objectives may not all belong to an institution’s 
core mission – some may rather be regarded as potential “co-benefits”. The discussion on various non-
carbon benefits from REDD+, for example, is a case in point. REDD+’s main objective is to reduce GHG 
emissions from the forest sector, and its results are to be measured, verified, reported and financed on 
the basis of tonnes of CO2-equivalent per year. However, to succeed in reducing forest sector emissions, 
countries need to put in place and implement changes in current land-use patterns both within the 
forest sector (e.g. reductions in annual allowable cut, fuel switching away from fire wood) and outside 
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(e.g. relating to commercial agriculture and its expansion into forests). This requires coordination and 
agreement with sectors exerting pressure on forests, and requires evaluation and adoption of more 
sustainable land-use practices (Bastos Lima et al. 2017). Further, REDD+ has explicitly sought to generate 
other positive impacts such as biodiversity conservation, governance improvements, and socioeconomic 
benefits (UNFCCC 2010; 2015; see also Bastos Lima et al. 2014). Such objectives, in turn, imply the 
existence of a range of synergy types, each with different characteristics that influence how they may be 
reaped. 

As such, we conceptualize three different types of institutional synergies here. We call core synergies 
those in the realm of two institutions’ core objectives, here understood as the ones related to their main 
missions and on the basis of which they are most likely to be assessed (e.g. the Montreal Protocol and 
reduction in the production of substances that deplete the ozone layer). We posit that, given the 
centrality of such core synergies, institutional interactions have the potential to yield mutual gains. 
Moreover, given the functional linkages between their overlapping (or same) objectives, impact-level 
synergies are likely to spontaneously materialize. Still, risks exist, such as the eventual duplication of 
efforts, dilution of resources, or misalignment of policy instruments in case the two institutions are not 
streamlined during implementation (see Stead and Meijers 2009). 

Complementary synergies refer to a situation where the pursuit of co-benefits foreseen by one 
institution helps achieve core objectives or co-benefits also sought by another institution. These 
synergies are limited to benefits that are intended by the institutions and, thus, regarded as a 
constituent part of them. They may be overlooked, however, given that they are not related to 
mandatory objectives, and thus require conscious pursuit and greater attention. In other words, 
complementary synergies are less likely to materialize spontaneously than core synergies. Additional 
policy-making may be required to pursue these, while not doing so may incur opportunity costs.  

Supplementary synergies refer to interactions involving unforeseen co-benefits, which are not explicitly 
part of the institutional “package” – and thus cannot be demanded from it – but can still be regarded as 
positive if attained. For instance, REDD+ does not foresee – and is unlikely to be judged on the basis of – 
its benefits to formal education, yet it is conceivable that REDD+ implementation may create such 
benefits in specific contexts, and help to further implementation of SDGs targets on education. We posit 
that these synergies are less likely to be consciously pursued than the other two types noted above, and 
not pursuing them may create fewer opportunity costs. Still, they can be significant in certain contexts 
(e.g. following the example above, as in regions where improvements in education are urgently needed 
and any missed opportunity can be important).  

Our primary hypothesis is that synergies will not necessarily occur on their own, but must be sought by 
countries in order to maximize the benefits, efficiencies and increased likelihood of success in 
implementing both REDD+ and SDGs. In addition, while it may be more logical to pursue core synergies, 
complementary synergies may also deliver significant benefits. Table 1 summarizes this typology of 
institutional synergies. While we focus on synergies here, we recognize that any discussion of synergies 
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must also recognize the existence of conflict and trade-offs, with conflicting sectoral goals making it 
challenging to pursue sustainable development. 

Table 5: Typology of institutional synergies 

   Institution 1 

Core 
Objectives 

Foreseen             
Co-benefits 

Unforeseen        
Co-benefits 

In
st

it
u

ti
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n
 2

 

Core 
Objectives 

Core  
Synergies 

 

 
 
 
 
Supplementary 
Synergies 

Foreseen  
Co-benefits 

                             
Complementary 
                             Synergies 

Unforeseen   
Co-benefits 

                              
 

Source: Developed by the authors. 

The following sections apply this framework to the case of interactions between REDD+ and the SDGs. In 
doing so, we identify the core objectives and intended co-benefits of the two institutions, and analyze 
where and how synergies have emerged or may emerge. With this, we focus the analysis on core and 
complementary synergies. 

3.3 REDD+ and the SDGs: objectives and prospects for synergies  

A number of similarities make interactions between REDD+ and the SDGs likely. Despite having emerged 
from distinct institution-building processes, both initiatives aim, either as a whole (in the case of REDD+) 
or in part (in the case of the SDGs), at sustainable management of forests and mitigation of climate 
change impacts. Two SDGs are most compatible with REDD+ objectives of “reducing emissions from 
deforestation and forest degradation in developing countries, and the role of conservation, sustainable 
management of forests, and enhancement of forest carbon stocks in developing countries.” These 
include SDG 13, which calls for, “urgent action to combat climate change and its impacts” and SDG 15, 
which aims to, “Protect, restore and promote sustainable use of terrestrial ecosystems, sustainably 
manage forests, combat desertification, and halt and reverse land degradation and halt biodiversity 
loss.”   

Moreover, countries participating in REDD+ are developing forest “reference emissions levels”, which 
constitute the baseline level of emissions against which change can be measured. Countries will 
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measure forest cover change and changes in carbon stocks as part of their national forest monitoring 
and MRV systems, and will submit the information to the UNFCCC. The SDGs indicators have now been 
completed, and indicator 13.3.2 under SDG 13 will measure how countries are strengthening 
institutional, systemic and individual capacity-building to pursue climate adaptation, mitigation, 
technology transfer, and development actions. Two indicators for SDG 15 are relevant to our analysis as 
well: indicator 15.1.1 to measure forest area as a proportion of total land area, and indicator 15.2.1 to 
measure progress towards sustainable forest management (UN, 2016).  

So far, work to refine the data compilation sources from national governments and international 
agencies indicate that the same source of information used to assess country progress on maintaining 
forest cover and carbon stocks will be used in assessing progress on SDG 15, namely the information 
provided by governments to the UN Food and Agriculture Organization’s global forest resources 
assessment. This assessment includes annual average percent change in forest area, annual average 
percent change in stock of carbon in above-ground biomass, the share of forest area whose primary 
designated function is biodiversity conservation, the share of forest area under a forest management 
plan, and how much forest area is certified under an independent forest management certification 
scheme (UNSD, 2016) 

Both REDD+ and the SDGs recognize that achieving their objectives will require transformational 
changes in natural resource management. The Cancún Agreements on REDD+ indicate that when 
developing REDD+ National Strategies or Action Plans, countries should address the drivers of 
deforestation and forest degradation, land tenure issues, forest governance issues, gender 
considerations, social and environmental safeguards, and ensure the full and effective participation of 
relevant stakeholders, including indigenous peoples and local communities (UNFCCC, 2010).  Similarly, 
countries reporting on their SDGs performance are encouraged to report on how the three dimensions 
of sustainable development (economic, social and environmental) are being integrated, and how 
sustainable development policies are being designed and implemented to reflect such integration. Other 
principles of the 2030 Agenda are also encouraged to be mainstreamed in the implementation of SDGs, 
such as ‘leaving no one behind’ (UN, 2016b). 

The combination of the three dimensions of sustainable development (economic, social and 
environmental) can indeed be considered transformational, and indications from the first country 
submissions on SDG implementation indicate that very few countries are able to address all three 
synergistically (including recognized global leaders, such as Finland and Germany). This indicates a gap in 
countries’ abilities to tackle sectoral integration in their SDG implementation and reporting (UKSSD and 
Bond, 2016). This is a notable shift from the MDGs, the precursor to the SDGs. The SDGs embrace 
environmental sustainability concerns across all goals, whereas in the MDGs, these concerns constituted 
a separate, seemingly dissociated goal (ICSU/ICSS 2015). This demonstrates formal recognition within 
the SDGs of currently unsustainable activities across various economic sectors that need to change in 
light of environmental and social concerns (Young et al. 2014). Furthermore, the SDGs include some 
essentially transversal goals that deal with structural issues, such as addressing domestic and 
international inequalities (SDG 10) and the promotion of sustainable production and consumption while 
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promoting inclusive and sustainable economic growth (SDG 12) (ICSU/ICSS 2015; Lang and Lingnau 
2015). Such a focus recognizes that economic, environmental and social sustainability are all 
interconnected, and crucial for sustainable development. Thus, the SDGs now explicitly call for 
transformation of the structures that lead to marginalization and environmental degradation (Gupta et 
al. 2014; Young et al. 2014).   

In recognition of the transformational objectives of the SDGs and REDD+, both also call on implementing 
governments to pursue inclusive processes, involving stakeholders, civil society, the private sector, 
subnational authorities, local communities, and indigenous peoples.  This call for inclusive processes is 
common to both, and provides a basis to pursue social and environmental safeguards as well.  

There is no hierarchy between the 17 SDGs; all 17 goals are regarded as equal and an indivisible whole 
(UN General Assembly 2015). In the case of REDD+, however, there is a clear hierarchy between carbon 
and non-carbon objectives in the forest sector. Therefore, it is possible to distinguish core and 
complementary objectives in REDD+ policy, based on foreseen co-benefits. Table 2 below outlines the 
17 SDGs, and related core and complementary REDD+ objectives. 

Table 6: The SDGs and related REDD+ objectives 

SDGs REDD+ objectives (as embedded 
in specific UNFCCC decisions) 

Synergies 

1. End poverty in all forms 
everywhere 

(REDD+ activities should) be 
implemented in the context of 
sustainable development and 
reducing poverty, while 
responding to climate change 
(1/CP.16, Appendix I, 1 (g)) 

Complementary 

2. End hunger, achieve food 
security and improved nutrition 

and promote sustainable 
agriculture 

(1/CP.16, Appendix I, 1 (g)) Complementary 

3. Ensure healthy lives and 
promote well-being for all ages 

–  

4. Ensure inclusive and 
equitable quality education and 

promote lifelong learning 
opportunities for all 

–  

5. Achieve gender equality and 
empower all women and girls 

Agrees that systems for 
providing information on how 
the safeguards referred to in 
appendix I to decision 1/CP.16 
are addressed and respected 
should, taking into account 
national circumstances and 
respective capabilities, and 
recognizing national sovereignty 
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and legislation, and relevant 
international obligations and 
agreements, and respecting 
gender considerations… 
(12/CP.17, I, 2) 

6. Ensure availability and 
sustainable management of 
water and sanitation for all 

Conservation of ecosystem 
services as part of guidance on 
safeguards (1/CP.16) – indirectly 
could help countries maintain 
watershed integrity. 

Complementary, depending on 
role of watershed management 

7. Ensure access to affordable, 
reliable, sustainable and 

modern energy for all 

Encourages all parties to 
consider the entire sinks and 
reservoirs of greenhouse gas 
while developing the nationally 
appropriate mitigations actions 
((1/CP.21).  For countries with a 
significant contribution of forest 
degradation (and GHG 
emissions) from wood fuels, this 
should be considered.  

Complementary, depending on 
role of fuelwood 

8. Promote sustained, inclusive 
and sustainable economic 

growth, full and productive 
employment and decent work 

for all 

–  

9. Build resilient infrastructure, 
promote inclusive and 

sustainable industrialization 
and foster innovation 

–  

10. Reduce inequality within 
and among countries 

Urges developed country 
Parties, to support, through 
multilateral and bilateral 
channels, the development of 
REDD+ national strategies or 
action plans and implementation 
(1/CP.16) 

Complementary 

11. Make cities and human 
settlements inclusive, safe, 

resilient and sustainable 

–  

12. Ensure sustainable 
consumption and production 

patterns 

Reduce the human pressure on 
forests, including actions to 
address drivers of deforestation 
(1/CP.16) 

Complementary 

13. Take urgent action to 
combat climate change and its 

impacts 

Reduction of emissions from 
deforestation and forest 
degradation; enhancement of 
forest carbon stocks (9/CP.19) 
Address the drivers of 
deforestation (15/CP.19) 

Core 
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Source: compiled by authors.  

It is important to note that both the REDD+ framework and the SDGs are not binding for countries, but 
they both create incentives to meet their objectives. REDD+ provides economic incentives (payments for 
results), while the SDGs reflect political commitment and normative obligations, as did the MDGs 
(Loewe 2012). 

While REDD+ is to be implemented in developing countries, the SDGs are universal in coverage. 
Nevertheless, the 2030 Agenda for Sustainable Development, which launches the SDGs, does recognize 
the North-South gap, in reaffirming requests for finance, technology and capacity-building support to 
flow from North to South, i.e. from developed to developing countries (UN General Assembly 2015). The 
Agenda further specifies that efforts to achieve SDGs are not confined only “within our own countries”, 
but also “at the regional and global levels” (UN General Assembly 2015, paragraph 21). There is a clear 
understanding that some countries may not be able to do it alone, and the SDGs seek to diminish the 
inequalities between the rich and poor (SDG 8), and promote a partnership that brings together 
governments, civil society, the private sector, the United Nations system and other actors to realizing 
the Agenda (SDG 17). In short, this new universality expands worldwide normative requirements to 
pursue sustainable development hitherto placed only on developing countries in the earlier MDGs, and 
effectively demands that developed countries work both within their boundaries and assist developing 

14. Conserve and sustainably 
use the oceans, seas and 

marine resources for 
sustainable development 

–  

15. Protect, restore and 
promote sustainable use of 

terrestrial ecosystems, 
sustainably manage forests, 

combat desertification, and halt 
and reverse land degradation 

and halt biodiversity loss  

Reducing emissions from 
deforestation in developing 
countries: approaches to 
stimulate action (2/CP.13) 

Core 

16. Promote peaceful and 
inclusive societies for 

sustainable development, 
provide access to justice for all 

and build effective, accountable 
and inclusive institutions at all 

levels 

Institutional building (National 
Forest Monitoring Systems, 
Safeguard Information Systems, 
etc.), with full and effective 
participation of all relevant 
stakeholders (1/CP.16; 11/CP.19) 

Complementary 

17. Strengthen the means of 
implementation and revitalize 

the global partnership for 
sustainable development 

To provide finance and 
technology to developing 
countries to support emissions 
reductions (1/CP.16) 
Be supported by adequate and 
predictable financial and 
technology support, including 
support for capacity-building 
(1/CP.16, Appendix I, 1 (i)) 

Complementary 
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countries to achieve the SDGs. This obligation for developed countries to support developing countries 
is mirrored in the Paris Agreement and in REDD+.  

In summary, core synergies are those that have clear overlap in goals, which is evident between REDD+ 
and SDG 13 (climate) and SDG 15 (sustainable use of terrestrial ecosystems and management of forests). 
Complementary synergies are those where pursuit of co-benefits foreseen by one institution helps 
achieve core objectives or co-benefits also sought by another. Thus, for example, water, poverty, and 
even responsible production and consumption SDGs can promote co-benefits in REDD+.   

3.4 Realizing synergies at the national-level 

We briefly explore potential for core and complementary synergies between REDD+ and SDGs in two 
countries, Indonesia and Myanmar, both of which are now implementing REDD+ at the national level 
and are signatories to the Paris Agreement, with submitted NDCs. 

3.4.1 Indonesia 

Indonesia’s launched REDD+ with a Presidential commitment to the initiative in 2009. The country’s 
REDD+ Readiness Plan was submitted in 2010 and the REDD+ National Strategy finalized in 2012. 
Norway made a critical US $1 billion bilateral commitment to support Indonesia’s REDD+ readiness 
activities and as a payment for emissions reduction results in 2010 (Royal Norwegian Embassy Jakarta, 
2016). In September 2015, Indonesia submitted its Intended Nationally Determined Contribution (INDC) 
to the UNFCCC Conference of the Parties, reinforcing its 2009 commitment to a 26% emission reduction 
by 2020 and 29% emission reduction by 2030, based on a 2010 projected business as usual scenario 
(Indonesia, 2015).  

Addressing forest sector emissions, including land and land-use change, peat and forest fires, which 
contribute 63% to the country’s overall emissions (as per Indonesia’s Second National Communication 
to the UNFCCC in 2010), will be crucial to meet its NDC targets. However, high incidences of peat fires 
and plans for increased palm oil production to meet recent biodiesel market expansion will jeopardize 
those goals, unless Indonesia can bring greater coherence to its land-use activities. Oil palm production 
is a major driver of deforestation in Indonesia. While a key driver, the oil palm sub-sector in Indonesia 
contributes 4.5% of GDP, and smallholders account for roughly half of production.  Therefore, 
interventions to address GHG emission reductions must also consider livelihoods of smallholder 
producers (among others) (UN Environment, 2017a). 

Drawing on Indonesia’s experience and institutional arrangements for the MDGs, the country 
established a SDG Transition Secretariat in the Ministry of National Development Planning (Bappenas). 
Indonesia sorted the SDGs goals, targets and indicators into four pillars: social, economic, environment 
(including both Goal 13 and 15), and law and governance. Bappenas performed a mapping exercise to 
assess SDGs against the goals and targets of the medium-term development plan (RPJMN), identifying 
108 out of 169 matches. Technical Guidelines for the SDG Action Plan have been completed, and it is 
expected that in 2017, Indonesia will complete a National SDG Roadmap and define national and sub-
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national SDG actions (Indonesia, 2016). Based on interview results, the government sees the primary 
strength of the SDGs as providing a means to promote the interconnectedness between sectors, and to 
further refine how coordinated public sector interventions can better enable supportive private sector 
investment for positive SDG outcomes. Based on the authors’ review of the processes evolving to 
implement REDD+ and SDGs, the National SDG Roadmap is the process that should define the specific 
alignment in core objectives, and it is expected that many complementary objectives between SDGs and 
the RPJMN will also be relevant in the land-use sectors. 

3.4.2 Myanmar 

Myanmar’s INDC, submitted to the UNFCCC in 2015, reiterates Myanmar’s 30-Year National Forestry 
Master Plan goals of achieving 30% of the land area being within the permanent forest estate, and 10% 
of the land area being within protected areas by the year 2030.  The INDC also seeks to increase the 
number of energy-efficient cook stoves to reduce the amount of fuel wood used for cooking, through 
distribution of 260,000 cook stoves in the Dry Zone (Republic of the Union of Myanmar, 2015).  The 
INDC commitment provides a key means to achieve REDD+ objectives, which Myanmar has articulated 
since first joining the UN-REDD Programme in 2011 (UN Environment, 2017b). 

Myanmar’s economy is largely based on agricultural production, which contributes about 30% of GDP 
and more than 60% of employment. Production and yields are low compared to other countries in the 
region, and Myanmar increasingly relies on foreign direct investment to help grow its economy after 
decades of military rule and isolation. Recognizing the importance of its forests, a temporary logging ban 
is in effect while the forest sector reforms. A National Land Use Policy, finalized in late 2015, provides a 
window of opportunity to provide greater certainty in tenure and land use, particularly for farmers and 
ethnic regions (containing the most intact forests), many of which are involved in peace negotiations 
with the government in order to reach a national ceasefire and cessation of conflict (UN Environment, 
2017b). 

Though Myanmar is still in the initial stages of its REDD+ Readiness activities and in considering how to 
integrate SDGs into national development planning, there are significant opportunities to pursue core 
synergies. This rests largely on the political momentum behind its transition towards democracy and the 
new national-level institutions that are emerging, which are far more compatible with both REDD+ and 
SDGs goals than previous institutions were. 

3.5 Mechanisms of interaction and options to realize synergies  

The SDGs, like the MDGs before them, are a sui generis institution. On the one hand, they constitute an 
overarching normative framework covering many issue-areas and are meant to orient sustainable 
development policy at national levels, and globally, for the next 15 years. Thereby, we argue here that 
REDD+ (being nested into the Paris Agreement) could potentially become embedded into the SDGs 
during the implementation phase, since REDD+ can help to realize specific SDGs. For example, countries 
can pursue SDG 13 in proposing and implementing forest-related climate actions under REDD+, as well 
as advance SDG 15 by participating in the UNFCCC process. As Young (1996) notes, such processes of 
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embeddedness are usually unintentional, but they can have important consequences. In this case, 
countries implementing REDD+ may choose to do so in ways that also help them further the 
implementation of various SDGs. But there is no specific mechanism or institutional linkage that would 
direct countries to pursue such coherence. Therefore, the risk is that REDD+ could stand in parallel to 
the ambitions of the SDGs in some contexts, if policymakers do not make the linkages explicit, based on 
their national circumstances and national-level implementation frameworks. Further, the SDGs have no 
hierarchy over more specific institutions such as REDD+ (therefore, REDD+ will only be nested within 
SDGs if countries chose to rely on REDD+ as, for example, a means of implementing certain SDGs). 
Indeed, the 2030 Sustainable Development Agenda explicitly recognizes the UNFCCC as being non-
subordinate to the SDGs (UN General Assembly 2015).   

Though those negotiating the SDGs regarded REDD+ primarily as a means of implementation, more 
precisely, as a source of financial support to pursue SDG targets related to forests and land use, and not 
necessarily as a source of ideas or information (Brack 2014),5 this may change as countries pursue 
implementation frameworks.  Colombia, for example, has chosen to pursue ‘green growth’ as an 
overarching strategy in development of its National Development Plan, to be renewed in 2018, and thus 
places its commitment to forests and biodiversity as a core component of cross-sectoral strategies, such 
as transformation of rural areas (Colombia, 2014). 

There remains considerable scope for behavioral (outcome) and impact-level interactions. The 
commitment to achieving SDG targets related to, for example, sustainable agriculture, poverty and 
inequality reduction, gender equity or energy access can substantively affect perceptions, preferences 
and policy choices in the context of REDD+ implementation. Likewise, the availability of REDD+ as a 
prompt means to undertake forest conservation strategies in an internationally accredited manner can 
influence how certain SDGs are pursued. While some synergies may materialize spontaneously at the 
level of impacts, there is much room for enhancing them through (behavioral or outcome-level) 
interaction management.   

A first step in doing so is to identify the core synergies, in order to identify synergistic approaches to 
pursuing outcomes and impacts.  For instance, Myanmar could position its REDD+ goals within a broader 
SDG framework, and thereby identify the core synergies to help meet SDGs 13 and 15, help supplement 
and support synergies in implementing SDG 17, and further identify complementary synergies to 
address the root causes of rural poverty, which are crucial for Myanmar’s engagement in the SDGs (Ei Ei 
Khin Aye, 2016). These complementary synergies could include efforts to fulfill SDG 1 on poverty, sub-
goal SDG 1.4, which seeks to ensure that men and women, including the poor and vulnerable, have 
equal rights to economic resources, ownership and control over land and natural resources.  Myanmar is 
seeking solutions to that issue in order to resolve the long-standing civil conflicts in ethnic regions, and 
held the historic Union Peace Conference - 21st Century Panglong Conference, with eighteen ethnic 
insurgent groups.  If Myanmar can achieve national reconciliation and union peace, it will be poised to 

                                                            
5 Interviews with civil society observers at the Open Working-Group negotiations of the SDGs in 2014 and 
2015. 
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settle long-standing disputes over land and natural resources, thereby directly addressing the poverty 
and isolation in these mostly forested regions (UN Environment, 2017b).  

Such synergies may well be realized if human, financial and administrative resources are streamlined – 
or hindered if not. This does not necessarily require the concentration of responsibilities, but does imply 
that implementation efforts are coordinated and coherent, to avoid duplication of efforts, inefficient use 
of resources, or (domestic) normative ambiguity (Brown Weiss 1993; Alter and Meunier 2009; Oberthür 
and Stokke 2011). For instance, if the pursuit of SDG 15, with targets on forest conservation, sought an 
increase in carbon storage (such as through delineation of new national parks) without stakeholder 
engagement and/or commitment to the emerging REDD+ National Strategy, with MRV systems to 
monitor performance and impacts, there would be inherent risks. However, the REDD+ readiness efforts 
are creating the stakeholder engagement, vetting of implementation options, analytics for decision-
support, and systems of information and monitoring that could implement SDG components relating to 
the forest and land-use sectors. 

This points to the importance of autonomous interaction management in this context, i.e. interaction 
management at the implementation level, done autonomously by governments and/or non-state actors 
involved with the institution in question (Oberthür 2009). Alternative means of interaction management 
could, in principle, include the creation of an overarching institution, or adjustments made jointly or 
unilaterally at the international level (Oberthür and Gehring 2011). However, these modes of interaction 
management are less relevant in the case of the SDGs and REDD+. If the MDGs are a precedent to go by, 
it is instructive that they remained unchanged for 15 years, despite critiques (such as on the absence of 
a goal on improving energy access, which later led the UN to argue that energy access actually 
underscored all goals, see Kuik et al. 2011).  

REDD+, too, seems unlikely to have its rules revised in the near future, before some implementation 
experience has been gathered. Finally, some have suggested the new UN High-Level Political Forum on 
Sustainable Development, successor of the UN Commission on Sustainable Development, could be an 
“orchestrator of orchestrators” and work to develop synergies between the SDGs and other 
international institutions or initiatives (Bernstein et al. 2014). However, even if this were to occur, 
countries would retain ample autonomy. Given their own national circumstances, and the spectrum of 
implementation options available, countries are best positioned to carry out autonomous interaction 
management at the national level.   

At the same time, autonomous interaction management need not stem exclusively from national 
governments in charge of both REDD+ implementation and progress on the SDGs. Various other actors 
(e.g. subnational entities, civil society, donor countries, the private sector) may seek to help manage 
those interactions and generate synergies. As Sachs (2012) observes, private companies are responsible 
for key production processes that drive deforestation (notably agriculture), which may be altered even if 
those companies are not directly accountable for achieving the SDGs. The private sector also owns much 
technology and innovation capacity needed for sustainable development (Hajer et al. 2015), so their 
commitment to supporting SDGs and REDD+ goals and targets is important in sectors that drive 
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deforestation impacts. The scientific community, too, plays a significant role, particularly if governments 
increase their efforts to make data available and accessible (Lu et al. 2015).  

As such, it is possible to understand interaction management not necessarily as an ex-post exercise, i.e. 
as a reactive process in the face of “treaty congestion” (Brown Weiss 1993). Rather, it may include the 
deliberate pursuit – indeed, the creation – of interactions for the sake of building synergies. In our case, 
while REDD+ may indeed provide a means to help achieve SDGs, the SDGs may in turn offer a politically 
powerful additional rationale for pursuing multiple objectives (namely the various non-carbon benefits) 
in REDD+ actions. This is where complementary and, eventually, supplementary synergies could be 
created. Since these involve non-essential – and yet achievable – additional benefits from REDD+, 
however, these synergies demand conscious pursuit and active policy-making for their promotion. 

The role of monitoring and evaluation in interaction management is crucial in order for governments 
and stakeholders to establish baselines, monitor implementation, and correct course as necessary. 
Monitoring and evaluation was identified as an important, yet insufficiently developed process in 
Indonesia’s MDG implementation, and therefore a priority in the SDG process.  Indications are that a 
SDGs database will be established in Bappenas to house data from various ministries, agencies and 
stakeholders (CSOs, private sector, etc.) to support the monitoring and analysis of progress and gaps. 
The utility of this could be enhanced if it incorporates and builds upon the One Map initiative, being 
carried out by the National Geospatial Agency, which seeks to harmonize spatial information across all 
key sectors and ministries on land use, land tenure and other spatial information.  Information provided 
through One Map6 will be crucial for purposes of implementing and monitoring efforts to reduce GHG 
emissions from forests and peat lands, as well as associated rural and socio-economic interventions. 
Such information can be a crucial first step in interaction management and the pursuit of synergies.  

We should also note here the potential trade-offs and risks of conflict between the SDGs themselves 
(e.g. economic growth and climate change mitigation; see Brack 2014), and between REDD+’s carbon 
focus and its co-benefit aspirations. Trade-offs also require policy choices (Vandemoortele 2009). A 
balancing of multiple objectives is needed in order to meet various SDG targets and for REDD+ actions to 
have broader sustainability impacts, not least because these objectives are highly interdependent. 
Carbon permanence and the long-term sustainability of REDD+ actions depend on minimizing the risks 
of reversals, which in turn requires addressing, among others, local socioeconomic needs (Jagger et al. 
2014). Likewise, there is a clear interdependence between several SDGs (e.g. universal food security 
depends on ending poverty; the conservation of forest and other terrestrial ecosystems may depend on 
the adoption of sustainable agriculture, and so on; see ISCU/ICSS 2015). The creation of complementary 
and/or supplementary synergies, in turn, depends on understanding – and effectively managing – such 
various dimensions and their relationships. 

3.6 Conclusions 

                                                            
6 Refer to: http://www.bakosurtanal.go.id/ 
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This article has elaborated on the concept of institutional synergies and analyzed interactions between 
REDD+ (as recently included within the Paris Agreement) and the SDGs. The adoption of the SDGs as an 
overarching, multi-sectoral normative framework clearly adds further density to an increasingly complex 
global environmental and sustainability governance architecture, and we argue here that REDD+ can be 
regarded as embedded into this framework at the global level. However, if on the one hand, the 
increasing complexity creates challenges in the form of greater need for interplay management, on the 
other hand more opportunities emerge for pursuing synergies. We distinguished between three 
different synergy types – core, complementary and supplementary synergies – each with different 
characteristics that influence how they might be reaped.    

Our findings suggest that interactions between REDD+ and the SDGs at the output level (that is, either in 
the form of cognitive interaction or interaction through commitment) are beginning to take shape in 
some countries, with Indonesia as an example.  Both case studies provide more insight into how such 
output level interactions could be furthered, and how behavioral and impact-level interactions can be 
promoted. Our brief illustration of the evolving situation in Myanmar and Indonesia illustrates that 
REDD+ has the potential to become embedded in, but also to operate in parallel with, certain SDG 
targets. While REDD+ provides a viable, internationally accredited means of implementing certain SDG 
targets, the SDGs in turn offer a politically powerful additional rationale for expanding REDD+ actions 
beyond its core carbon-related objectives at national levels.  

SDGs related to climate change mitigation (SDG 13) and forest conservation (SDG 15) relate intrinsically 
to central objectives of REDD+. These are core synergies that can materialize spontaneously at the level 
of impacts; yet, autonomous interaction management is important to streamline their implementation 
and reduce risks of duplication, inefficient use of resources, or normative dissonance at the domestic 
level. These synergies will not necessarily occur on their own, as we hypothesize, but countries can 
pursue such synergies in order to maximize the benefits, efficiencies and increased likelihood of success 
in implementing both REDD+ and SDGs.  Furthermore, we find that complementary and supplementary 
synergies may also deliver significant benefits. Securing complementary and supplementary synergies 
requires active promotion of non-carbon benefits in REDD+ actions. Also, the goals of accountable and 
inclusive institutions at all levels (SDG 16), and strengthening the means of implementation and 
revitalization of global collaboration for sustainable development (SDG 17) are intentions that are highly 
synergistic with REDD+.  Our analysis suggests that to pursue core, complementary and supplementary 
synergies in implementation of the SDGs and REDD+, there is a need for pro-active synergy building 
rather than reactive interaction management, as these institutions do not in and of themselves provide 
a roadmap on how to identify and pursue linkages (although reporting mechanisms are showing signs of 
guidance and alignment). 

In summary, our framework distinguishing between core, complementary and supplementary synergies 
should help in differentiating areas where synergies are clearest, and those where pro-active interaction 
management will be necessary in order to achieve synergies. Our analysis has identifying potential 
synergies as a means to encourage countries to identify these early on in implementation processes for 
both SDGs and REDD+, based on national circumstances.  In essence, both the SDGs and REDD+ aim for 
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sustainable development, and hence seek to redirect current unsustainable practices. Nurturing 
potential synergies is necessary in order for the SDGs and REDD+ to achieve their transformative 
potential. 
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4. Climate financing needs in the land sector under the Paris 
Agreement: an assessment of developing country perspectives7 

 

 

 

Abstract 

This paper explores the potential of climate finance to support developing country efforts to shift away 
from unsustainable land use patterns in the context of the 2015 Paris Climate Agreement. We pursue 
two research objectives here. Through a meta-analysis of 40 developing country Nationally Determined 
Contributions (NDCs), we provide, first, a comprehensive qualitative overview of developing country 
perspectives on climate financing needs for mitigation and adaptation activities in the land use, land-use 
change and forestry sectors (LULUCF). Second, we examine whether countries acknowledge a role for 
domestic financing and international and domestic fiscal policy reform within these NDCs, as a way to 
address drivers of land use conversion. We supplement our meta-analysis of NDCs with a brief 
assessment of climate financing in two forest-rich countries, Brazil and Indonesia. Our analysis of NDCs 
reveals that only 14 of the 40 countries provide clear cost estimates for proposed climate-related forest 
activities, with most activities being conditional on provision of international climate finance. While 
some discuss domestic sources, few note the need for (international or national) fiscal policy reform to 
counteract direct and underlying drivers of land use conversion. The challenges inherent in doing so are 
also highlighted in our discussion of Brazil and Indonesia. Our findings suggest that, while much 
attention is directed to inadequate quantities of international climate finance, a lack of fiscal reform 
remains a key hurdle to realizing transformative change in the land use sector. 

  

                                                            
7 This chapter has been published as: Kissinger, G., A. Gupta, I. Mulder, N. Unterstell, 2019. Climate financing needs 
in the land sector under the Paris Agreement: An assessment of developing country perspectives. Land Use Policy, 
Volume 83, April 2019, Pages 256-269. 
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4.1 Introduction 

Climate finance is widely assumed to have an important role to play in helping to shift unsustainable 
land use patterns towards more climate-friendly outcomes. It is seen as crucial for countries seeking to 
meet their land sector goals as laid out in Nationally Determined Contributions (NDCs) under the Paris 
Agreement, agreed to by Parties to the United Nations Framework Convention on Climate Change 
(UNFCCC) in Paris in 2015.  

In this paper, we explore developing country perspectives on their climate financing needs in realizing 
land-sector goals under the Paris Agreement. We have a two-fold objective in doing so: first, although 
there is widespread discussion in policy debates and scientific literature alike on (inadequate) quantities 
and sources of international climate finance, there is as yet no comprehensive assessment of how 
developing countries see the role of such financing in meeting their forest-sector NDCs goals. Second, 
there is little understanding of developing countries perspectives on the role of (international and 
domestic) fiscal policy reform in addressing drivers of unsustainable land use, and the lack of alignment 
between fiscal policies that might stimulate land conversation, versus sustainable land use initiatives 
supported by climate finance.  

Through undertaking a meta-analysis of 40 developing country Nationally Determined Contributions 
(NDCs), our analysis aims, first, to provide a comprehensive qualitative overview of developing country 
perspectives on climate financing needs for mitigation and adaptation activities in the land use, land-use 
change and forestry sectors (LULUCF), as articulated in their NDCs. Second, we examine whether 
developing countries address the role for domestic and international fiscal policy reform in realizing 
their forest-sector climate goals within their NDCs. We supplement this meta-analysis of NDCs with a 
brief assessment of climate financing dynamics (international and domestic) and links to fiscal reform in 
two forest-rich countries, Brazil and Indonesia.  

We proceed as follows: Section 2 advances an analytical focus and hypotheses for our assessment of 
developing country perspectives on forest-sector climate finance. We derive these hypotheses from a 
brief review of key scholarly debates and policy developments in the area of climate finance. We then 
outline in section 3 the methodology we employ for our meta-analysis, before undertaking our 
qualitative meta-assessment of climate finance needs as articulated in developing country NDCs in 
section 4. Section 5 discusses climate finance dynamics in the land use sector in Brazil and Indonesia. In 
concluding, we draw out implications of our findings for (the challenges inherent in) realizing the 
transformative potential of climate finance in furthering forest-sector climate goals in developing 
countries.  

4.2   Climate finance: evolving trends and research gaps 

Advanced economies have formally agreed to jointly mobilize US$ 100 billion per year by 2020, from a 
variety of sources, for climate mitigation and adaptation priorities in all sectors. The literature on 
climate finance has focused much attention on the obligations of developed countries (whose growth 
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contributed overwhelmingly to climate change) to provide necessary finance to developing countries 
who now suffer a disproportionate burden of the consequences. Climate finance is intended to be new 
and additional (UNFCCC, 1992), to official development assistance (ODA), which was first intended to be 
0.7% of a developed country’s gross national income (UN General Assembly, 1970). Though most 
developed countries contribute less than that (OECD, 2018) there has been concern raised by 
developing countries that ODA and climate finance should not be confounded (Nakhooda and Norman, 
2014). However, an estimated 80% of the fast start financing reported by countries to the UNFCCC for 
period of 2010-2012 was from ODA (Kharas, 2016).  

Drawing upon ODA was found to be more politically feasible for developed countries, who could delay 
divisive inter-agency debates in redirecting or increasing domestic expenditure to meet growing global 
commitments (Pickering et al. 2013). These existing aid commitments flow through a largely 
decentralized system dominated by a large number of bilateral aid agencies and a series of multilateral 
funds (UNFCCC Standing Committee on Climate Finance, 2016; OECD, 2015). Recognizing this, 
Multilateral Development Banks pledged in 2015 to foster wider adoption of mitigation and adaptation 
climate finance tracking principles, and develop joint principles for measuring the quantities of public 
and private finance they leverage in the future (AfDB et al. 2015). The OECD has called for increased 
clarity on how the international community counts both public and private financial flows towards the 
$100 billion commitment, and how to track these flows (Clapp et al. 2012).  

Roberts and Weikmans (2017) raise concern that the lack of a functional definition and accounting 
system for climate finance and lack of modalities to account for climate finance impedes the effective 
functioning of the bottom-up approach that now prevails under the UNFCCC. As an example of this 
disconnect, the Government of India (2015) criticized the OECD and CPI (2015) estimate of $61.8 billion 
in climate finance flowing to developing countries in 2014. The Government of India found that after 
weeding out pledges from actual flows, and applying more stringent accounting and tagging to identify 
‘new and additional’ funds, only USD 2.2 billion should be considered as cross-border flows from 17 
special climate funds.  Clearly there is a need for developed countries to meet their obligations for new 
and additional climate finance and improve finance accounting and tracking. The UNFCCC (2016) 
Biennial Reports track climate finance, with the most recent one documenting US $26.6 billion in 
climate-specific finance in 2014 across all sectors, from developed to developing countries, most of 
which was channelled through bilateral, regional and other channels. Multilateral climate funds 
accounted for another US $2.5 billion in 2014, while climate finance from multilateral development 
banks was US $16.6 billion in 2014 (accounts for funds coming from developed countries, and 
considering the mobilization effect) (ibid).8  

Less is known about developing country demand for climate finance. One review of 160 NDCs in 2016 
identified that if the current mitigation commitments of developing country Parties be used as 
benchmark, the total amount of financial demand for both mitigation and adaptation needs of 
developing countries would reach US$474 billion in the year 2030 (Zhang and Pan, 2016). Further, very 

                                                            
8 Also refer to the Climate Funds Update website: https://climatefundsupdate.org/ 
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little exists in the literature to help developing countries assess options to harmonize disparate sources 
of international climate funds (e.g. bilateral, multi-lateral, and private sector) with domestic sources 
(e.g. national budget allocations, mobilized domestic private sector). A clear knowledge gap that our 
research seeks to fill, therefore, is to analyze developing country perspectives, if any, as expressed in 
NDCs, on strategic use of domestic finance sources (including reforming fiscal incentives that may 
currently undercut climate goals), encouraging coherence in climate financing at the national level, and 
strategies to combine multiple climate finance sources and aligned policies and measures to enable 
climate mitigation and adaptation outcomes.  

The UNFCCC (2016) identified that most climate finance in the aggregate is mobilized and deployed 
domestically, both in developed and developing countries. In the limited number of developing 
countries for which information on domestic public climate finance was available, the data suggested 
that domestic public finance significantly exceeds the inflows of international public climate finance 
from bilateral and multilateral sources (ibid.).9 Ha et al (2016) similarly identify the rise of climate 
finance within and among developing countries (‘South-South Climate Finance’) as an opportunity to 
help unlock much needed additional climate finance, including through multilateral development banks. 
They suggested that these sources be better tracked by the UNFCCC to more effectively align it with 
‘traditional’ climate finance that flows from developed to developing countries. Hannam et al (2015) 
reinforce this point, based on their identification of substantial financial and technological support 
provided by Chinese firms to developing countries, often with policy backing from China’s state banks 
and particularly for investments in power generation, which is not recognized by the UNFCCC. However, 
recent publications (UNFCCC 2016) reveal an awareness of this issue, with findings suggesting that 
South–South cooperation is significant in this area– in the range USD 5.9–9.1 billion in 2013 and USD 
7.2–11.7 billion in 2014.  

However, discussions about quantities and flows of climate finance miss other key aspects that are 
equally crucial to achieving climate goals. In 2008, the UNFCCC framed a more holistic approach to 
climate finance (UNFCCC 2008), though the strategies have not been greatly expanded upon in the 
literature over the last ten years. The three strategies identified were: a) shift investments and financial 
flows to more climate-friendly and climate–resilient alternatives; b) scale-up international private and 
public investments and financial flows; and c) optimize the allocation of the funds available. The report 
identified four broad means to be considered in this context: private finance, public finance, national 
policies, and UNFCCC-related initiatives.  

Most notably, the report identified the potential of national policies to send the right signals, in both 
developed and developing countries. The key message was that if markets failed to attract private 
investors into lower-carbon, more climate-proof alternatives, then government policies or incentives 
were necessary, which could occur through regulations and standards, taxes and charges to make 

                                                            
9 For more information on types of climate finance, such as international and national climate finance, public vs. 
private, grants vs. loans, and results-based finance, see Climate Policy Initiative: 
http://www.climatefinancelandscape.org/ 
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polluters pay, and subsidies and incentives to pay the innovator. Multilateral climate funds have 
struggled to bring climate finance into the mainstream of economic and development decision-making, 
however, and the capacity of countries to formulate creative and transformational ideas about how to 
maximise the impact of available finance has varied greatly (Nakhooda and Norman, 2014). Nakhooda 
and Norman (2014) provide a rare perspective on the effectiveness of multilateral climate finance, 
based on findings from the first global ranking of recipients of multilateral climate finance. In addition to 
focusing on sources and flows of climate financing, other emerging insights emphasize that national-
level systems for policy, planning and budgeting can be just as important (Rai et al. 2015). Our analysis 
responds to these claims in the literature by assessing developing country perspectives on such options, 
as expressed in NDCs. 

In undertaking the meta-analysis of NDCs, we draw on our brief overview of key debates above to derive 
and assess two hypotheses: first, the supply of international climate finance will be insufficient to meet 
the (expressed) demand from developing countries, as discerned from NDCs; and second, in the absence 
of strategic use of domestic financing and reform of fiscal incentives that undercut climate goals in 
conjunction with international climate finance, countries will not achieve their land use and forestry 
sector NDC goals under the Paris Agreement.  

These hypotheses are derived from findings in the literature that (a) current trends indicate that 
international climate finance will fall far short of developing country needs; and (b) in some countries, 
even if international climate finance for mitigation and adaptation were to be delivered at the scale 
necessary to achieve targets, the quantities of public and private finance supporting unsustainable 
activities in the land sector will greatly dilute the effectiveness of such finance. In other words, climate 
finance is only effective if it helps to redirect and scale up public (and private) finance flowing to climate-
friendly land use, yet the prospects of realizing this are highly uncertain.10 

4.3   Methodology 

In addressing our two-fold research objective, we undertook, first, a literature review of secondary and 
primary literature on mitigation and adaptation climate finance11 for land use and the forest sector 
focused on key decision-processes at national and international-levels (including the UNFCCC, Green 
Climate Fund, and multi-lateral and bi-lateral levels). Country NDCs were then reviewed to identify 
national-level decisions or intentions with regard to forest and land-use sector financing. NDC selection 
was based on two criteria: first, a country has submitted a NDC to the UNFCCC Interim NDC Registry by 
April 2017, and second, it includes within its NDC efforts to reduce emissions from deforestation and 

                                                            
10 Although unlocking and (re)directing private finance towards sustainable land use is key to achieving the Paris 
climate agreement, it is beyond the scope of this paper to assess means by which to promote and leverage private 
finance.  This is a key topic for future research. 
11 The UNFCCC defines climate finance as, “refer(ring) to local, national or transnational financing—drawn from 
public, private and alternative sources of financing—that seeks to support mitigation and adaptation actions that 
will address climate change.” 
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forest degradation via support from the UN-REDD Programme and/or World Bank Forest Carbon 
Partnership Facility (FCPF).12 Based on these two selection criteria, 40 countries were identified and 
their NDCs reviewed to determine: (a) mitigation and adaptation goals and objectives for LULUCF; (b) 
how land use goals were seen to relate to overall mitigation and adaptation goals; and (c) the degree to 
which GHG emissions reduction goals (across all sectors in most cases) were conditional on international 
assistance versus achievable with domestic resources (i.e. unconditional).  Country plans for LULUCF 
financing were further evaluated based on the following questions:   

a) If a significant portion of national emissions come from the forestry and land use sector, do 
countries identify interventions to reduce emissions?  

b) If forestry and land use sector interventions are identified, to what extent do countries identify 
estimates of costs of implementation?  

c)  To what extent do countries consider reform of fiscal policies13 (such as subsidies) as part of the 
financing strategy? 

d) Do countries identify finance innovations to achieve NDC goals (such as details on aligned private 
sector investment, creation of new sources of domestic finance, or other measures such as 
climate expenditure review for clearer budgetary tracking)? 

e) Are there other findings of note relevant to finance in the country NDCs? 

The research design is limited to the review of NDCs, and therefore does not more broadly assess the 
quantity of or effectiveness of developing country use of existing climate finance in the land use sectors. 
Bilateral agreements and progress towards reaching goals in Letters of Intent between the Government 
of Norway and the two case study countries of Brazil and Indonesia were reviewed. However, other 
bilateral agreements were not reviewed, such as between Government of Norway and Guyana and the 
Central African Forest Initiative, nor were project documents such as readiness proposals and country 
progress reports of multilateral aid and multi-donor funds reviewed, such as the World Bank’s Bio 
Carbon Fund and the Forest Carbon Partnership Facility, the Forest Investment Program, and the UN-
REDD Programme. This is an area for further research in the future. 

Methodologies relied upon in the assessment of climate finance dynamics in the land sector in two 
leading REDD+ countries, Brazil and Indonesia, included review of secondary and primary literature 

                                                            
12 REDD+ refers to efforts to reduce emissions from deforestation and forest degradation, and foster conservation, sustainable 
management of forests, and enhancement of forest carbon stocks in developing countries. 
13 Our definition of fiscal policies starts with Friedman and Heller’s (1969) definition: “The use of changes in the level 
of taxes and expenditures (either transfer payments or other budget expenditures) to serve national economic 
goals.” Our definition is further expanded to include subsidies, direct and indirect financial transfers, regulation, lack 
of intervention, and market price support, as per WTO, FAO and Global Subsidies Initiative definitions, detailed in 
Kissinger et al (2015). 
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(including government publications) on this topic to discern Brazil and Indonesia’s land use emission 
reduction programmes, and how achievements and financing were correlated.   

Key questions guiding the assessment in the case studies included:  

a) how existing public policies and expenditures and investment were altered to reduce pressure on 
forests in order to further climate goals;  

(b) what the role was of domestic and international finance in achieving forest sector climate 
objectives; and 

(c) how linkages between policies and investment decisions influenced policy and land use outcomes. 

Annex 1 contains a list of all the 40 countries reviewed and a concise overview of relevant information 
reported in NDCs. We turn next to our meta-analysis of developing country perspectives on climate 
finance needs, as expressed in these NDCs. 

4.4  Land use and climate finance in developing country NDCs: a meta-analysis 

In this section, we organize the findings of our meta-analysis of 40 NDCs according to three components: 
first, section 3.1 discusses the scope and nature of forest and land-use goals included in national 
mitigation and adaptation ambition, as expressed in developing country NDCs. Section 3.2 discusses the 
extent to which cost estimates to realize these goals are included. Section 3.3 then discusses whether 
NDCs outline strategies to address domestic financing or fiscal policy reform, including policies and 
financing that works at cross-purposes to emission reduction and adaptation goals. Section 3.4 discusses 
finance innovations mentioned in the NDCs to achieve forestry and land use sector emission reductions, 
and finally, section 3.5 lists other aspects of land use sector finance mentioned in country NDCs. 

4.4.1 Inclusion of forestry and land use in national mitigation and adaptation ambition 

Of the forty countries participating in either the UN-REDD Programme or World Bank FCPF that have 
submitted NDCs to the UNFCCC, all include land use mitigation and adaptation priorities or actions in the 
agriculture and forestry sectors. This is logical given the importance of the land use sectors in all of these 
countries.  However, 8 of the 40 countries reviewed chose not to include LULUCF in their NDC mitigation 
targets due to a lack of reliable data or confidence in LULUCF emissions estimates (including Bangladesh, 
Cameroon, Côte d’Ivoire, Honduras, Mongolia and Papua New Guinea). Chile separated LULUCF from its 
NDC mitigation ‘intensity target’ due to high annual variability in sequestration levels. However, all of 
these 8 countries identify priority mitigation and adaptation actions in the land use sectors. Fiji’s NDC 
focuses on the energy sector but notes that the mitigation potential from the forestry sector (via Fiji's 
REDD+ activities) must be accounted for and defines mitigation activities in the energy sector that are 
relevant to the forest sector, including reducing biomass/wood for cooking in rural areas and power co-
generation in the wood and sugar industries. 
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Countries reviewed tend to identify the share of LULUCF or Agriculture, Forestry and other Land Use 
(AFOLU)14 in their national emissions profile (see Table 1).  For most countries, a high share of land use 
emissions indicates the relative proportion of their mitigation effort.   

Table 7: Percentage of LULUCF emissions1 compared to total emissions among countries 
reviewed 

 
Burkina Faso Will be 87.4% of emissions in 2030 
Central African Republic 89.46% of total, though development patterns indicates energy and 

agriculture will increase their share of emissions in the future, and due 
to increased rainfall due to climate change, the sequestration capacity of 
the forests will increase 

Ethiopia 88% in 2010 (includes agriculture with 51% and forest sector with 37%) 
Gabon 63% (in 2000) 
Indonesia Share of LULUCF (including peat fires) has dropped from 63% of 

emissions in 2010 to 47.8% by 2016, while energy has grown and now 
accounts for 35% of emissions 

Kenya 75% (including agriculture) 
Perú Roughly 50% 
Uganda Largest mitigation potential 
Zambia Roughly 75% 

Source: Country NDCs.  
1 Percentage figures represent % of emissions under the business as usual scenario. If no year is given, the percentage figure 
refers to the present time (or the base year determined by the country). 

 

The forest sector mitigation and adaptation priorities, targets and activities are identified and detailed 
for all countries, except Argentina. Argentina does mention the forest sector, however, in both the 
adaptation and mitigation section, so while details are not clear in the NDC, these might well be defined 
within subsequent submissions.  

4.4.2 Cost estimates of forestry and land use interventions 

Despite the clarity expressed by 39 of 40 countries regarding the targets and activities planned for the 
forestry sector, only 14 provide clear cost estimates (see Table 2).  Mitigation cost estimates for the 14 
countries total US$ 20.6 billion, while the adaptation cost estimates total US$ 10.5 billion. The 
timelines for these investment needs for most countries is either from roughly the present to 2030 or 
2020-2030. However, Panama’s investment need is defined for up to 2050. Those countries that identify 
an overall NDC finance requirement, but do not specify forest sector activities and costs specifically, are 
omitted from Table 2. While Burkina Faso’s cost estimates indicated a scaling range for mitigation and 
adaptation between 2020 and increasing to 2030, we chose to evenly distribute the estimate between 
                                                            
14 AFOLU category was adopted in the 2006 Intergovernmental Panel on Climate Change (IPCC) Guidelines for 
National Greenhouse Gas Inventories as an accounting method to combine two previously distinct sectors: LULUCF 
and Agriculture. 
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mitigation and adaptation for illustrative purposes. These cost estimates are thus indicative of the scale 
of financing, investment, technology and capacity building that countries with forestry sector mitigation 
and adaptation priorities will require. Agriculture sector estimates were not included in this analysis. 
However, for Côte D’Ivoire, some agriculture sector costs are reflected in their forest sector estimates.

Table 8: Forest sector mitigation and adaptation finance needs (of those that reported finance 
estimates in their NDC)

While it would be useful to assess the extent of mitigation ambition dependent on international finance 
(i.e. conditional ambition), versus that which is to be supported through domestic finance sources 
(unconditional), this level of detail is not yet available in the NDC of the majority of countries reviewed. 
Most countries express their national-level emission reduction goals across all sectors, such as reduction 
of overall emissions by a certain percentage, as compared to business as usual, and then note the 
conditional and unconditional finance required to meet the goal. Twenty one of the 40 countries 
reviewed provide details on the conditional versus unconditional components. Ghana provides a useful 
example of detailing specific policy and emission reduction actions by sector, with sub-activities and 
investment needs identified, along with indication of the status (conditional or unconditional). Despite 
the lack of specific details, the large majority of both adaptation and mitigation actions identified by 
countries in the forestry sector and all other sectors rely on international climate finance (see Annex 1 
for a summary of country indication of ambition).

4.4.3 Strategies to address finance that works at cross-purposes to climate goals
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None of the countries reviewed mention fiscal policy reform of existing finance flows to agricultural 
commodity production or other publicly supported programmes that affect the drivers of land use 
conversion. None of the countries articulate the possibility of reviewing existing fiscal incentives that 
may work against NDC goals. Costa Rica mentions interest in developing market incentives and 
commercialization of agricultural products with a smaller carbon footprint, and although these are not 
explicitly linked to maintaining forest cover (such as a commitment to deforestation-free agricultural 
commodity production), Costa Rica has created a Joint Commission for agriculture and forestry to 
coordinate inter-sectorial implementation. Côte d’Ivoire mentions the need to review the low carbon 
orientation of future plans in the land use sectors, in the section on cost estimates for NDC 
interventions, which may indicate finance and fiscal incentives should be included, but this is not 
explicitly stated. Another three countries identify fiscal policy reform in the energy sector, but only one 
may have implications for the land use sector. Ethiopia removed fossil fuel subsidies, to promote clean 
and renewable energy, yet 76.7% of the population currently lacks access to modern energy sources, 
relying on wood fuel. Ethiopia indicates that rural energy access is a priority but does not define how 
rescinded fossil fuel subsidies are being used to support activities. Morocco seeks to substantially reduce 
public fossil fuel subsidies, and while this may have no effect on land use emissions, it does indicate 
willingness to review public spending and support programmes. Malaysia introduced three significant 
fiscal tools in its Tenth Malaysia Plan (2011-2015) to promote sustainable growth and GHG reduction, 
but these were not in the land use sectors.   

4.4.4 Finance innovations to achieve forestry and land use sector emission reductions 

The climate finance literature notes a range of finance innovations already in use by countries to 
address climate change finance needs, ranging from new sources of domestic finance (e.g. carbon taxes, 
payments for ecosystem services), leveraging compatible investments (e.g. private sector investment 
and public-private partnerships), to clearer budgetary tracking (e.g. climate expenditure review and 
budget coding) to determine the quantity of public expenditure supporting climate goals, and in some 
cases to also check effectiveness in expenditure. The inclusion of finance innovations in NDC financing 
strategies is an indication of how interested countries are in achieving emission reduction outcomes, 
and country capacity to undertake interventions. 

Seven of the 40 countries identify the potential for new sources of domestic budget finance for climate 
in their NDCs. Cameroon does not specify where this will come from but does intend to increase 
budgetary funding related to climate, either via direct budgetary expenditure or other funds from the 
State budget. Chad established a Special Fund for the Environment in 2013, in order to mobilise its own 
resources through the establishment of specific taxes. Both Mexico and Chile passed carbon tax laws in 
2014. Chile’s Law 20.780, came into effect January 2017, taxing carbon at US$5/tCO2. Mexico’s law taxes 
carbon up to US $3.50 tCO2, which could generate roughly US$ 870 million yearly (Carl and Fedor, 2016). 
Costa Rica’s National Forestry Financing Fund’s (FONAFIFO) Payments for Environmental Services 
currently maintains one million ha of forest cover outside protected areas (26% of the country). As 
noted in its NDC, since 2007, Costa Rica has sought to compensate its emissions through offsetting by 
the forest sector, seeking to achieve Carbon Neutrality by 2021 with total net emissions comparable to 
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total emissions in 2005.  Paraguay’s NDC indicates interest to increase national revenues from the sale 
of environmental services, perhaps similar to Costa Rica’s programme, while Côte d’Ivoire’s NDC seeks a 
payment for environmental service programme to assist small rural producers to adopt sustainable 
production practices.  Côte d'Ivoire notes interest to explore generating a price signal on the social cost 
of carbon through a carbon tax or market, thereby internalising these externalities.  

Climate-related public expenditure review allows countries to identify what public spending supports 
unconditional climate goals, across multiple ministries, and climate budget tagging enables tracking of 
climate-related expenditures in national budget systems. Climate public expenditure review can be a 
useful tool to scrutinize current spending and incentives that work against climate objectives, if it is 
designed to do so (UNDP, 2015). Seven of the 40 countries reviewed identify interventions in this area, 
including Bangladesh, Chile, Côte d’Ivoire, Guatemala, Honduras, Nepal and Sri Lanka. Bangladesh plans 
to develop and integrate a Climate Fiscal Framework in the national planning and budgeting process. In 
2018, Chile will report a cross-sectional National Finance Strategy for Climate Change, identifying the 
structure of financial flows according to their origin, differentiating between national versus 
international and public versus private spending, and eventually according to its performance, allowing 
to track expenditure against both conditional and unconditional NDC targets. Côte d’Ivoire will track 
income and expenses on climate in the national budget. Nepal is pursuing climate budget coding in its 
fiscal planning and budgeting processes. Nepal’s Climate Change Policy mandates over 80% of the total 
climate finance be directed to grassroots level activities. Sri Lanka seeks a methodology at the national 
level to identify financing needs for each sector and the divisions of relative contribution at the national-
level. Vanuatu’s Climate Public Expenditure and Institutional Review identified donor assistance for 
adaptation to be below that of its Pacific island neighbours. 

Mainstreaming NDC climate objectives into existing development plans or low-carbon development 
plans is often assumed, in the secondary and primary literature, to be an important means of achieving 
intended outcomes (UNDP-UNEP, 2011). Five countries define mainstreaming climate into national 
development plans as the means to direct domestic (unconditional) finance, such as Bangladesh, El 
Salvador, Paraguay, Côte d’Ivoire, and Indonesia. Other countries define their domestic contributions 
occurring through low-carbon growth strategies such as Ethiopia, Nepal, and Rwanda. Guyana has 
funded REDD+ activities in the Low Carbon Development Strategy through the national budget or 
through the bi-laterally-supported Guyana REDD+ Investment Fund, earned under the Guyana Norway 
Agreement. Some countries identify their unconditional finance commitments as being the domestic 
resources intended to carry out national climate change policies, as is the case with Uganda, Kenya and 
Gabon. Uganda expects that 30% of the cost to implement their National Climate Change Policy will 
come from domestic sources. 

Only 3 countries out of 40 define expected contributions and investments from the private sector that 
are, or could be, related to the forest sector. Burkina Faso anticipates almost 50% of the financing for 
the NDC should come from the private sector, on condition that the commercial banks are made aware, 
but does not specify further detail. Côte d’Ivoire will seek to work with domestic banks, and strengthen 
financial markets for NDC-aligned activities, and attract foreign direct investment (which Viet Nam also 

Climate financing needs in the land sector under the Paris Agreement

89



  

 

seeks, but is clear that international cooperation will be necessary to facilitate it).  Morocco calls for 
action by its financial sector, which has the ability to influence investment flows and also international 
finance actors. Ghana identifies a large unconditional adaptation priority for the forest sector (US$ 767 
million) for the utilization of forest resources for sustainable energy use and biodiversity businesses, 
though the emphasis is on governance reform, and it is unclear what the expected investment from the 
private sector would be. Perú identifies one key cross-cutting goal for adaptation is to evaluate 
innovative mechanisms to encourage private investment that increase the resilience of vulnerable 
systems, but notes that this is conditional on international climate finance. Eight countries mention 
interest to engage the private sector but provide no further detail on key sectors. 

4.4.5 Other insights related to land use sector finance in the NDCs 

Many countries stress that developed countries, which are historically the largest GHG emitters, must 
contribute financially, and with technology and capacity-building, to address the impacts of climate 
change, based on the principle of common but differentiated responsibilities of each country within a 
global climate agreement.  

Most indications of sources of international climate finance are the Green Climate Fund, other sources 
of funding such as the Adaptation Fund, Least Developed Country Fund (LDCF), multi-lateral and bi-
lateral assistance. Peru’s NDC makes clear that the conditional portion of its mitigation ambition that is 
reliant on international financing is necessary, but also cautions that commitments that might result in 
public debt are not suitable.  

It is also striking that thirty-two countries mention interest to participate in an international market 
mechanism and other existing sources of investment, such as the Clean Development Mechanism and 
other mechanisms under the UNFCCC, except Bolivia, Chad and Malaysia. Most countries express 
interest in international guidance on market governance, oversight and clear accounting rules. Though El 
Salvador does not specifically indicate disinterest to participate in market mechanisms under the 
UNFCCC, the country indicates strong interest in technology transfer, for example, through the Climate 
Technology Centre and Network. Guatemala and Nepal’s NDC is silent on participating in a market 
mechanism under the UNFCCC, although Nepal indicates a goal to create a domestic market. Peru notes 
interest in participation in international market mechanisms. Gabon indicates it has established a 
market mechanism under its Law on the Orientation of Sustainable Development. Indonesia indicates it 
is ready for REDD+ results-based payments.  

Though most countries identify participation in international market mechanisms as a means to achieve 
their NDC goals, selling emission reduction credits would likely only occur ex post (after emission 
reductions), hence the viability of this as a source of funds to pay for measures to achieve emission 
reductions is questionable. However, a number of countries reviewed appear to identify the sales of 
emission reductions as a means to pay for the measures to achieve the emission reductions. 
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Before synthesizing and discussing the implications of these findings in the discussion and conclusion 
section, we briefly review below evolving experiences in Brazil and Indonesia with regard to land sector 
goals and climate financing.  

4.5 Brazil and Indonesia: land use and climate financing 

This section discusses experiences with climate financing to promote sustainable land use practices in 
Brazil and Indonesia, and the role for domestic sources and fiscal reform herein. 

4.5.1 Brazil 

Until the mid-1990’s, forests were viewed as an obstacle to Brazil’s development. National development 
policies and incentives had sought to develop the forest frontier and integrate the remote Amazon into 
the national economy for many decades (Government of Brazil, 1974). Brazil’s Constitution of 1988 
provided strong incentives for smallholders and large-holders to clear land, simply to solidify land claims 
by demonstrating ‘productive use of land.’ Credit and tax incentives for activities responsible for clearing 
forests were enabled through development plans. Charcoal production and iron extraction, mutually 
dependent on each other, had a substantial impact on the Amazon in these early phases of forest 
clearance. The access to and extraction of iron ore, later transformed into pig iron, was heavily 
subsidized by the governments Fundo de Investimentos da Amazônia (FINAM) (Hecht, 1985; Aldrich, 
2013).  

Brazil faced strong internal civil society and international pressure to control Amazon deforestation. The 
Pilot Program to Conserve the Brazilian Rainforest (PPG-7) was endorsed, beginning Brazil’s 
interventions to address deforestation, while Brazil hosted the United Nation’s Conference on 
Environment and Development in Rio de Janeiro in 1992. Besides the PPG-7, Brazil established the 
Action Plan to Prevent and Control Deforestation in the Amazon (PPCDAM) in 2004 and of the Cerrado 
in 2010, to control illegal activities, and identify solutions for regulation and monitoring. Brazil’s Forest 
Code (in existence since 1965, but most recently revised in 2012) established reserves and permanent 
protection areas, and required a minimum level of forest cover on each parcel.  

Brazil recognized that the complexity of the problem required a mix of changes in incentives, 
disincentives and enabling conditions through policy reform to reshape forest use (Duchelle et al. 2014). 
The country took steps in the 2000’s to reverse perverse incentives that drove Amazon clearing. Brazil’s 
Environmental Crimes Act of 1998 described crimes against the environment, including deforestation, 
and held that a legal entity found in violation could be held criminally liable (Government of Brazil, 
1998). Brazil also linked the ability to access rural credit to demonstration of legal compliance with 
environmental legislation. The ability to demonstrate compliance improved with satellite imagery and 
monitoring, better enforcement, and later, creation of the Cadastro Ambiental Rural, a nation-wide 
electronic land registration system. In 2006, a voluntary ban on the commercialization of soy grown in 
the Amazon was set by private market players (to expire in 2013 but since renewed), and the Bank of 
Brazil agreed to veto of agricultural credit for soy farmers who want to plant in newly cleared forest. The 
Amazon Fund, which is managed by the Brazilian Development Bank, was created in 2008 to channel 
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donations to address deforestation and sustainable use of the forest. Norway’s contribution to Brazil’s 
Amazon Fund has since totaled US$ 1.09 billion to date (Amazon Fund, 2017). Also in 2008, the Brazilian 
National Monetary Council resolved that the granting of rural credit in the Amazon Biome must be 
based upon proof of compliance with legal and environmental regulations (Brazil Central Bank, 2008). 
This resulted in US $1.4 billion not being loaned between 2008 through 2011 due to restrictions imposed 
by the resolution, and one analysis estimates this may have resulted in a 15 per cent decrease in 
deforestation in the Amazon during the period (Assunção et al. 2013). A decree was passed to evaluate 
municipalities on environmental compliance, with producers in blacklisted municipalities being denied 
access to agricultural credit and subjected to product supply embargoes, until the municipality has 
registered 80 per cent of its properties in the Cadastro Ambiental Rural and lowered deforestation rates 
(Duchelle et al. 2014).  

In 2011, Brazil also adopted a Low Emissions Agriculture Plan and a Credit Program (known as "ABC 
Program and Plan" for its acronym in Portuguese language), which since then has provided rural credit 
through official public banks, like Banco do Brasil, for activities that help farmers to adapt to climate 
change and to reduce emissions from soil use and land use change. The ABC has enabled farmers to 
directly participate in emissions reduction activities. It has also encouraged a public perception that 
there is no need to clear forested lands for agricultural production since productivity gains can outpace 
the expansion of farming lands (Newton et al. 2016).   

These policy and fiscal reform changes were adopted, and deforestation rates shifted, long before 
international climate finance was brought to the table. This indicates Brazil’s strong domestic 
commitments to address deforestation challenges. Norway’s historic US$1 billion commitment was 
pledged in 2008, four years after Brazil’s highest deforestation rates, which dropped by half between 
2004 and 2008. Deforestation rates in the Amazon region reached a high point in 2004, and then 
decreased significantly every year after that, stabilizing around 6000 km2/yr by 2010 (Aguiar et al. 2016). 
Between 2004 and 2010, Brazil managed to reduce deforestation by 75%, which translates to about 
84,400 km2 of forest saved and 3.2 billion tons of carbon dioxide kept out of the atmosphere. Norway's 
support endorsed the Brazilian government’s ongoing efforts to reduce deforestation in a way that 
improved the domestic legitimacy of these policies (CGD, 2014). Norway made its first payment (US$110 
million) towards the US$1 billion pledge in 2010. In 2015, Brazil’s NDC pledged to eliminate illegal 
deforestation by 2030.  

While deforestation rates dropped dramatically after 2004, Brazil’s agricultural production increased. 
Brazil’s grain production increased 99% between 1996 and 2010 (Government of Brazil IPEADATA) and 
soybean production increased 196% between 1990 and 2008 (Zanon and Saes 2010). 

Less attention has been paid to mechanisms for attracting investors into the Amazon region to 
sustainably develop its forests, fisheries, and agricultural potential. Efforts made by sub-national 
governments in the Amazon are important to recognize, as the state governments of Acre, Amazonas, 
Amapá, Pará and Mato Grosso have partnered with investors and other sub-national jurisdictions with 
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the aim of securing new financing to sustainably develop their forest-based economy (Burkhart, 
McGrath-Horn & Unterstell, 2016). 

Brazil’s experience illustrates how the veto of agricultural credit for soy farmers in newly cleared forest 
and the National Monetary Council’s strict stipulations on granting rural credit in the Amazon shifted 
deforestation patterns long before international climate finance was brought to the table. This highlights 
the role fiscal policy and reform can play, along with increased law enforcement. Challenges remain, 
however, in reversing economic pressures on Brazil’s forests. Government agricultural production 
subsidies for beef and soy still vastly exceed investments in forest protection. Only a small percentage of 
all rural development spending is dedicated to low emissions agricultural techniques (i.e. integration of 
forests, agriculture and cattle ranching activities at farm-level) through the ABC, in comparison to the 
total rural credit available.  

Subsidies to activities driving forest loss were US$14 billion yearly based on annual averages up to 2012, 
while investments in forest protection were US$580 million yearly between 2006 and 2014 (McFarland 
et al. 2015). A recent increase in deforestation of 13.7% between July 2017 and July 2018 (Government 
of Brazil INPE, 2018) and President Jair Bolsonaro’s decision to shift authority on determining federal 
protected status for Amazon lands from the Ministry of Indigenous Affairs to the Ministry of Agriculture, 
Livestock, and Supply (Reuters, 2019) signal the Brazilian government’s change in commitment to the 
Amazon. Norway has voiced concern about revision of the environmental licensing criteria, roll back of 
protection of significant areas in the Amazon, and increasing deforestation rates, putting at risk the 
agreement between the two countries for REDD+ results-based payments (Government of Norway, 
2017).  

4.5.2 Indonesia 

Under the Soeharto regime in Indonesia between 1966 and 1998, the consolidation of forest resources 
for the state, granting of concessions, and use of forest resources to raise foreign exchange and revenue 
drove forest exploitation (Gunawan, 2004). Indonesia recognized the impact forest and peat land loss 
had on national GHG emissions, culminating in commitment to pursue REDD+ in 2009. Indonesia’s 
REDD+ Readiness Plan was submitted in 2010 and its REDD+ National Strategy was finalized in 2012.  
Indonesia’s Presidential Instruction No. 10 of 2011 established a two-year moratorium on issuing new 
licenses and concessions in primary forests and peatlands, which has been renewed since, although the 
moratorium’s effectiveness in limiting oil palm expansion into carbon-rich forests and peatlands is 
debated (Margono et al. 2014; USDA, 2013).  

Norway made a critical US $1 billion bilateral commitment to support Indonesia’s efforts to reduce GHG 
emissions from deforestation and degradation of forests and peat in 2010 (Government of the Kingdom 
of Norway and Government of the Republic of Indonesia, 2010). Indonesia’s NDC pledges an 
unconditional emissions reduction target of 29% and a conditional emissions reduction target up to 41% 
of the business as usual scenario by 2030. While Indonesia’s land use change and peat and forest fires 
contributed 63% of emissions in 2010, a 2016 review found land use change and forestry, including peat 
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fires, amounted to 47.8% of emissions and energy contributed 34.9% (Indonesia, 2016). With the 
development of Indonesia’s economy, energy sector emissions have increased, and thus LULUCF 
emissions are a smaller portion of national emissions. The NDC notes that 60% of the conditional 
emission reduction is in the area of forestry and peat fire emissions and requires international support.  

The main driver of deforestation and peat degradation has been oil palm expansion. Indonesia produces 
60% of the global supply of palm oil and has also prioritized palm oil as a key commodity to support a 
national biofuel plan. The National Medium Term Development Plan (RPJMN) of 2015-2019 seeks 
national economic growth acceleration through increased production of value added products, and 
competitiveness of agricultural commodities, including oil palm. The RPJMN also identifies 
forestry/peatlands and agriculture as two of the five sectors that are key to meeting Indonesia’s GHG 
emission reduction target, as they contribute to the majority of Indonesia’s overall GHG emissions 
(Indonesia, 2015a).  

Yet, a significant amount of Indonesia’s agricultural subsidies promote palm oil production. The amount 
(roughly US$27 billion per year) dwarfs the amount of REDD+ finance (roughly US$660 million per year) 
galvanized to counteract these pressures (McFarland, et al., 2015). Indonesia’s REDD+ National Strategy 
of 2012 actually identified the need to address perverse incentives and promote a shift in commodity 
production, including better alignment of incentive systems to support REDD+ outcomes (Indonesian 
REDD+ Task Force, 2012).   

Activities to address these subsidies have not yet been engaged by government, despite very important 
regulatory steps being taken. In April 2016, President Joko Widodo announced a moratorium on the 
issuance of new permits for oil palm plantations and mining operations, urging producers to improve 
yields and practices on existing plantations (Cabinet Secretary of the Republic of Indonesia, 2016). This 
commitment followed Presidential Instruction No. 8 of 2015 postponing issuance of new permits and 
tighter governance of primary forests and peatlands (Government of Indonesia, 2015b). In 2016, the 
President also announced creation of the Peatland Restoration Agency (BRG) to restore 2.5 million 
hectares of peatlands in seven Provinces by 2020. As over half of restoration priority areas are on 
company concessions, the private sector must play a key role in funding and implementing restoration, 
while development partners have also made significant commitments for financing (Government of 
Indonesia, 2017). 

These new regulations came after significant public risk and loss. The peat fires of 2015 were 
devastating, with 19 deaths reported, 550,000 people were hospitalized with acute respiratory 
infections, and at least 43 million people were affected by haze impacts in Southeast Asia. Greenhouse 
gas emissions increased dramatically from the from 2.6 million hectares burned. The World Bank 
estimated the peat fires cost Indonesia's economy US$16.1 billion (IDR 221 trillion), based on impacts on 
agriculture, forestry, trade, tourism and transportation (World Bank, 2015b).   

Indonesia’s NDC identifies that it will allocate a total of US$ 55 billion in domestic public funding across 
all sectors for the period of 2015-2019 for climate-related expenditure, and will carry a strong domestic 
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commitment through to the 2020-2030 timeframe.  However, Indonesia has not yet prioritized the fiscal 
policy reforms that it could put in place to rectify public incentives that are currently misdirected.   

4.6 Discussion 

As we outlined in Section 3, our meta-analysis results reveal that only 14 countries (out of 40 reviewed) 
outline mitigation and adaptation financing needs, which amounts to US$ 31.2 billion just for their 
forestry and land use sectors (for the period through 2030 or from 2020-2030, depending on the 
country). Burkina Faso, Ghana and Morocco account for 77% of the mitigation costs, and Bangladesh, 
Burkina Faso and Guyana account for 76% of adaptation costs identified by the 14 countries. This 
provides a strong indication that once other countries have costed their NDCs, the demand for (public 
and private) finance to support NDC implementation is likely to be orders of magnitude larger than the 
availability or supply of funds from bilateral and multilateral sources of climate funding. This validates 
the first hypothesis that international climate finance will fall far short of expressed developing country 
needs. Other countries must still define NDC financing needs, and a significant number plan to do so in 
the coming year or two. This is a clear call for developed countries (Annex 1 countries under the 
Convention) to fulfill intended pledges and commitments, and to increase the quantity of international 
support to achieve Paris Agreement goals.  

The large majority of forestry and land use sector adaptation and mitigation actions identified by 
countries in their NDCs are noted to be conditional on international climate finance, suggesting that 
ambition is largely dependent upon external sources of funding.  However, it is unclear whether 
mitigation and adaptation goals can be met simply by delivering the quantity of international climate 
finance requested, without considering the role of public (and private) finance that currently supports 
unsustainable land-use activities in conflict with climate goals.  This is directly relevant to testing the 
second hypothesis that climate finance alone cannot compete with public and private finance 
supporting unsustainable activities.  

The Brazilian and Indonesian case studies provide insights into how domestic fiscal policies and goals can 
be reformed and brought into greater alignment with climate objectives, thereby increasing the impact 
of both domestic and international climate finance. Both countries have also negotiated bilateral 
agreements with Norway for results-based financing, which means that their forest sector emission 
reduction efforts are being positively rewarded. 

Findings from the NDC review also indicate that none of the countries reviewed mention fiscal policy 
reform of existing finance flows to agricultural commodity production or other publicly supported 
programmes that affect the direct and underlying drivers of land use conversion. Costa Rica and Côte 
d’Ivoire indicate reviewing financial aspects of related programmes, which could lead them in the 
direction of reviewing and amending or defining new fiscal incentives, but this is not explicit. One 
possible explanation for the lack of information on these issues across NDCs is an assumption on the 
part of countries that the NDC outlines an international commitment rather than presenting a detailed 
implementation strategy. Another could be that countries differ in the quantities of direct or indirect 
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subsidies going to activities promoting land use conversion, with more subsidized producers in countries 
such as Indonesia, Colombia, Costa Rica, and Mexico, as per OECD (2017) data.  

The Brazilian and Indonesian cases also demonstrate that even if international climate finance for 
mitigation and adaptation were delivered at the scale necessary to achieve targets, the quantity of 
public and private finance supporting unsustainable activities dilutes the effectiveness of climate 
finance, thus supporting the second hypothesis. In the case of Brazil, action taken in the mid-2000s to 
correct this imbalance had a significant effect (though this trend has reversed as Brazil’s deforestation 
rates have recently increased). Both Brazil and Indonesia demonstrate that countries have a range of 
options to explore when considering how to influence existing finance flows (domestic or private) to 
support climate objectives. They also document the challenges inherent in adapting these to local 
circumstances and responding to specific pressures or opportunities. 

Innovations in finance to achieve NDC goals exist but are not widely represented in NDCs. While 7 of the 
40 countries identify new sources of domestic budget finance for climate in their NDCs, such as carbon 
taxes or payments for environmental services, they are in the minority. While developing country 
governments seek to promote economic growth and job creation, while also finding solutions to reduce 
GHG emissions and adapt to climate change, consideration can also be given to the role that public 
funding – including through fiscal policies – can play in making this possible.  

Both the Brazil and Indonesia examples provide a basis for considering how fiscal reform options can be 
pursued by countries in defining NDC finance strategies (see Figure 1). First, it is helpful to identify what 
incentives or subsidies already exist that undermine low carbon or climate resilient land use. Answering 
this question requires insights on what activities are driving high-emission activities, or those that 
weaken climate resilience. An example is Brazil’s identification of agricultural credit accessed by soy 
farmers expanding into the Amazon forest.  Depending on the causes of land use change or sectoral 
emissions, these may be in the forest sector or outside of it, and the scope must be wide enough to 
capture all relevant ones. 

Only 7 of the 40 countries reviewed identify other measures such as climate expenditure review and 
budget coding for clearer budgetary tracking as priorities. All of these finance innovations hold potential 
for countries to allocate domestic resources (and leverage private sector financing) towards achieving 
climate objectives, and monitoring performance. This requires identifying the extent to which domestic 
public spending does or could in future support climate goals, across multiple ministries, yet this is 
challenging to implement. While expenditure review and budget tagging can help to identify how a 
government is funding climate-compatible activities, improving tracking, and assessing whether 
expenditure is effective in meeting policy objectives, this remains more a theoretical possibility still.  
Depending on how it is utilized, climate budget tagging can also increase accountability and 
transparency.  

It also reveals challenges inherent in calls to assess the climate-compatibility of development finance 
flows. The OECD (2016) identifies that substantial potential exists to further mainstream climate change 
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considerations into development finance portfolios, which would provide scope for activities to be made 
low-emission and/or climate-resilient. Yet this requires considering how to increase the quantity of 
compatible expenditure in key sectors and for aligned activities. Innovative revenue sources can include 
carbon taxes or even working with banks (public and private) and lenders to identify sources of climate-
aligned investment, yet the political challenges are significant. Trade tariffs can also be reviewed to 
identify new sources of funding (such as Argentina’s soybean export tax).  

Given the quantities of amount of private sector finance currently flowing to high-emission land uses, 
decision-makers are faced with the challenge of how to send the right signals to the private sector 
(Government of Norway, 2015; Government of the Netherlands, 2015). However, the review of NDCs 
indicates that this is not yet a priority for most countries, as only 3 out of the 40 countries mention 
private sector actors in the land use sector, and details are scarce. Findings from the Indonesia case 
suggest that fiscal policy reforms could send stronger signals to the palm oil sector, if these were to be 
adopted. This would require redirecting the current focus on subsidized inputs and providing 
smallholders with land tenure clarification. For larger concession holders, limiting access to credit 
subsidies and government guarantees through state banks and tax concessions would become 
necessary (UN Environment, 2017a).  

 

Figure 4: Options to align finance and incentives to promote forest and land use climate goals 

 

4.7 Conclusions 
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Based on our NDC meta-analysis, we find that very few countries at present have estimated the costs 
associated with realizing forest and land use sector climate goals. However, for those countries that 
have provided estimates of the scale of funding needed, it is clear that demand for international climate 
finance is likely to substantially exceed supply. The dependence on international climate finance leaves 
NDC ambitions in the forest and land use sector in a precarious position, unless more diversified options 
are pursued to reach climate goals. Brazil and Indonesia provide examples of how forest-rich countries 
have struggled to use policy and investment options to align finance and incentives to promote forest 
and land use climate goals. These experiences reveal the challenges inherent in aligning domestic fiscal 
policies and other economic and regulatory incentives, as well as private sector investment, with 
international climate finance objectives. Our analysis thus highlights this as a central dilemma facing 
developing countries in achieving their conditional and unconditional climate goals. 
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5. Policy integration as a means to address policy fragmentation: 
Assessing the role of Vietnam’s national REDD+ action plan in the 
Central Highlands15 

 

 

 

Abstract 

The Vietnamese National REDD + Action Plan (NRAP) seeks to reduce emissions from forest clearing and 
land use, especially from the main drivers of coffee and rubber commodity expansion. Achieving the 
NRAP goals, however, means negotiating a complex and fragmented forest policy arena, with conflicting 
sector goals, dis- connects between global and local ambition and action, and imbalanced power 
dynamics between actors. We map the fragmentation of this policy arena and explore the extent to 
which the NRAP is able to integrate policy responses to drivers to achieve emissions reductions. We 
examine what the NRAP sought to integrate, what was not taken into account, what is integrated at 
which scale, and which actors are part of integration (or not) across the policy process components. We 
conclude that if policy integration does not affect a ‘whole of government’ shift in priorities or change in 
mandate among driver sectors, fragmented policy arenas will persist and forest- based climate 
mitigation objectives will not be achieved.  

                                                            
15 This chapter was published as: Kissinger, G., M. Brockhaus, S.R. Bush (2021). Policy integration as a means to 
address policy fragmentation: Assessing the role of Vietnam’s National REDD+ Action Plan in the Central Highlands. 
Environmental Science and Policy 119 (2021) 85–92. 
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5.1 Introduction 

Forests and natural resources are subject to increasing market and commodity pressures while demands 
on forests for their environmental services, such as climate regulation and fresh water, are increasing 
(FAO and UNEP, 2020). Recognizing the role of forests in meeting multiple human needs, developed and 
developing countries agreed in 2013 to a phased approach for reducing emissions from deforestation 
and forest degradation (REDD+). Under REDD + countries also agreed to assess both the direct and 
indirect drivers of deforestation and forest degradation (UNFCCC, 2013) that would in turn directly 
shape National REDD + Strategies or Action Plans (UNFCCC, 2010; 2013). 

The focus of REDD + on direct and indirect drivers of deforestation and forest degradation means that 
any National REDD + Strategy has to take into account a highly complex set of policy domains. In 
Vietnam direct drivers of deforestation or forest degradation include any number of human activities or 
immediate actions that directly impact forests and land (Geist and Lambin, 2002), including logging, 
agricultural expansion, or infrastructure and road development. In some regions of the country, such as 
the Central Highlands, forest cover decreased by 20 % between 1976–2015 (IPSARD, 2015; General 
Statistics Office, 2017) driven in large part by coffee and rubber, which have expanded by 29 % and 198 
% respectively over the same time period. Underlying drivers of such deforestation, in contrast, are less 
well defined, combining complex interactions between social, economic, political, cultural and techno- 
logical processes that are often distant from their area of impact (Pham et al. 2019; Skutsch and 
Turnhout 2020; Wong et al. 2020. In the case of Vietnam these include demand for agricultural crops 
and high value plantations, high poverty rates, expansion of economic growth, weak policy 
implementation, lack of tenure access to land and forests, poor agronomic practices, climate change 
(McNally et al., 2016; Eckstein et al., 2018; Do 2015), and pressure to increase commodity exports. The 
more diffuse nature of these underlying drivers means that while central to reducing pressures on 
forests they are often harder to identify and quantify (Geist and Lambin, 2002; Kissinger et al., 2012). 

The process of defining and quantifying both direct and indirect drivers of deforestation and forest 
degradation within a National REDD + Strategy exposes the fragmentation of forest-related policy spread 
across the diverse policy domains of agriculture, energy, water, climate and rural development (Hogl et 
al., 2016). This fragmentation is characterised by incoherent or conflicting sector goals, disconnects 
between global and local ambition and action and imbalanced power dynamics between actors (Hogl et 
al., 2016); Winkel and Sotirov 2015). It also may be affected by the multi-level nature of regulation and 
the devolution of rule-making authority to private initiatives like forest certification (Clapp and Scott, 
2018). The challenge for developing an National REDD + Strategy is therefore not only to define and 
quantify drivers of deforestation and forest degradation, and associated policy responses, but also 
understand and overcome policy fragmentation. In the case of Vietnam, this challenge of addressing 
policy fragmentation was taken up directly in the National REDD + Action Plan (NRAP) with the govern- 
ment’s recognition of conflicting goals between sectors, at various scales and their effect on reducing 
high rates of deforestation and unsustain- able land use. 
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The success of the NRAP is consequently dependent on the degree to which the negative implications of 
policy fragmentation can be addressed through policy integration (Cejudo and Michel, 2017; Di Gregorio 
et al. 2017; Winkel and Sotirov 2015). The degree of such integration depends in large part on the role of 
national governments as policy integrators, using their authority to mobilise sub-national governments 
and non-state actors to align policy goals, ambitions and power dynamics (Setzer and Nachmany, 2018). 
In this paper we ask how and to what extent climate change and land use policy integration has enabled 
Vietnam to tackle the direct and indirect drivers of deforestation in the Central Highlands that affect 
forest-based climate mitigation objectives. The experience of the Vietnam government in their NRAP 
process therefore contributes to a more precise understanding of policy integration as a means of 
achieving climate action in complex national policy arenas with apparent high degrees of fragmentation. 

The following sections further elaborates on policy fragmentation and integration as well as the methods 
used to investigate policy frag- mentation of forestry policy and its integration through the NRAP pro- 
cess in Vietnam. We then map the degree of policy fragmentation before examining the degree of policy 
integration fostered through the NRAP. We conclude by discussing the ways in which policy integration 
con- tributes on policy outcomes as claimed in the wider literature.  

5.2 Policy integration as a response to fragmentation 

Fragmented policy arenas are characterised by dispersed and multi- level governance; where global 
principles and agreements are translated to national and sub-national policy and regulation, and 
between the public and private sectors (Ostrom, 2010; Van Asselt and Zelli, 2014; Jordan et al., 2018). It 
is also evident in contexts where the environ- mental outcomes of climate action, such as reduced and 
avoided deforestation, are dependent on the integration of highly divergent and often competing social, 
political and economic drivers. 

The translation of global agreements into national policy leads to fragmentation as goals and objectives 
are divided horizontally between ministries and vertically between levels of government (Zürn and 
Faude, 2013); United Nations, 2018). The degree of fragmentation is often increased where these goals 
are aligned to separate policy domains or sectors. For example, the translation of climate change 
emission re- ductions into problems of energy, agriculture and forestry planning across associated 
Ministries and line departments. Policy responses also drive fragmentation when problems and solutions 
are divided and repackaged to fit the expertise and mandate of different parts of and levels of 
government (Howlett et al., 2015). 

The strategies adopted by policy makers to overcome their negative consequences of fragmented policy 
arenas is subject to considerable debate. Van Asselt and Zelli (2014) assert that policy complexity and 
fragmentation is a given and question whether any strategy of policy integration can be ‘effective’ (see 
also Cejudo and Michel, 2017; Howlett et al., 2017; (Rayner and Howlett, 2009). In contrast, Cejudo and 
Michel (2017) argue that policy integration requires pursuing policies and governance under a new logic 
that subordinates previous or competing objectives to the resolution of the overarching problem. This, 
they argue, involves the emergence of new policy process often under the oversight or coordination of a 
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decision-making body or process with authority over the components of this new strategy. Others still 
argue that, while not avoiding competition among sectors (Hogl et al., 2016), environmental policy 
integration can determine the relative weight (or ‘principled priority’) of environmental objectives in 
relation to sectoral policy objectives (Jordan and Lenschow, 2010). The goal of integration is then the 
identification of multi-dimensional policy portfolios which evolve over time, containing vertical (between 
different levels of goals, policies and levels of government) and horizontal (between different types of 
instruments, policies or governments) elements in the formulation of policy responses (Howlett et al., 
2015). This means that different degrees of integration can emerge that reflect negotiation over which 
policy goals, actors and processes are made more coherent and/or more effectively coordinated. 

5.3 Methods 

We build on the debates described above by assessing the degree to which different elements in the 
NRAP can be considered a multi- dimensional policy portfolio addressing direct and underlying drivers of 
deforestation and forest degradation. We ask which elements of this portfolio are integrated, and with 
what effects, in the cases of coffee and rubber expansion? In answering this question we specify the 
extent the NRAP is able to integrate policy responses to drivers to achieve emissions reductions, by 
exploring (1) what it sought to integrate, (2) what was not taken into account, (3) what is integrated at 
which scale, and (4) which actors are part of integration (or not). We also seek clarity on whether policy 
integration has potential to affect direct and underlying drivers of deforestation as a multi-dimensional 
policy portfolio. Our analysis is divided into three interrelated steps. 

First, we examine the individual components of policy separately; namely, policy objectives/goals, policy 
actors, policy structures and procedures, and policy instruments (Briassoulis, 2011). Policy objectives and 
goals are the outcomes that policy-makers wish to achieve, including agenda-setting. Policy actors are 
those influencing or influenced by the policy activities. Policy structures and procedures include the 
institutional arrangements, networks and patterns of interactions (Provan and Kenis, 2008), and the 
procedures by which the policy is to be pursued. Policy instruments are the tools applied to implement 
the policy. 

Second, we consider the processes (e.g. inter-agency coordination, mainstreaming) and outputs (e.g. 
objectives, strategies, actions) of the integration process (Nilsson and Persson, 2003). We stop short, 
how- ever, of assessing the outcomes of integration – i.e. whether behaviour changed in response. 
Tosun and Lang (2017) identify that evaluations of integration tend to focus more on procedural rather 
that substantive aspects of integration in policy-making. This has implications for the performance of 
integration, and relates to our interest to assess whether integration is instrumental in achieving better 
emission reduction outcomes. 

Third, we analyse how integration is affected by the dispersion of goals, competencies and authority 
across multiple levels and scales of governance (Hooghe and Marks, 2001). Here we examine the extent 
to which different policy components are integrated in and across different levels and scales of 
governance (Candel and Biesbroek, 2016). Such policy integration is issue-, policy-, time- and context-
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specific, and the intensity of relationships and degree of influence varies depending not only on 
prevailing power relations, but also formal versus informal networks, institutional factors, and other 
aspects (Korhonen-Kurki et al., 2013). This is important when considering how a global climate 
commitment, framed in the NRAP, is nested into (1) national and sub-national actions, (2) pre-existing 
and/or new policy instruments, and (3) across a suite of actors and scales. 

Literature on policy fragmentation and integration was reviewed based on keyword searches, seeking 
articles within the past ten years, or those highly referenced. The search terms included keywords 
related to policy and institutional fragmentation, fragmented government action, environmental policy 
integration, policy integration, climate policy integration, cross-sectoral coordination, policy 
coordination, poly- centric governance, multi-level governance, climate change, land use, forest policy, 
sustainable forest management, REDD + . The 45 articles identified were then reviewed in detail. 

Literature on drivers of deforestation and forest degradation in Vietnam’s Central Highlands and related 
laws/policies, government programmes, peer-reviewed literature were reviewed, resulting in 76 
documents reviewed in detail. Key word searches were conducted, however, most of the literature was 
identified through the lead authors’ previous work in Vietnam, and recommendations made by expert 
interviewees, including sector plans, key policies and laws, and private sector documents (thus not 
discoverable in (academic) databases). The policy documents utilized to assess policy integration were 
reviewed to assess the intention and extent of policy integration as a means to implement REDD + . 
Vietnamese policy and related documents were translated with Google translate and then checked or 
further translated by Vietnamese-English translators. 

A series of interviews conducted in May and October 2018 with: (1) government officials at central, 
provincial and district levels; (2) inter- national agribusinesses sourcing in Vietnam to traders and 
smallholder producers; (3) research organizations; (4) farmer organizations, (5) banks and lenders, and 
(6) bi-lateral assistance agencies, embassies, and development assistance organizations. Interviewees 
were identified based on consultations with multi-lateral development partners, civil society 
organization input, and open calls for participation by staff from the Ministry of Agriculture and Rural 
Development at Central and Provincial levels, and staff from the Department of Agriculture and Rural 
Development at the district level (see Table 1). To respect the anonymity of interviewees, they were 
codified according to type of organization, and interviews are cited based on this codification. 

Table 9: Summary of interviews 
Organization Criteria for selection Number 

interviewed 

National government (MARD - VN Forest, 
Agriculture Department, VNFF, IPSARD,  VCCB, 
MPI,  CEMA, MOIT Export Department) 

Deputy Director level or higher within MARD 
and other ministries related to forest 
protection, agricultural commodity 
production, commerce and trade, planning; 
Heads of departments within ministries, and 
other key roles (e.g. liaison between 
ministries, or policy lead) 

16 
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Provincial government - Lam Dong and Dak Nong Deputy Director level or higher in DARD and 
related Departments, heads of departments 
and sub-departments. Representatives of 
Provincial People’s Committees. 

 

Lam Dong (Provincial People's Committee, 
DARD Agriculture Department, Forest 
Protection Management Board, Planning and 
Finance, Provincial Forest Fund) 

 9 

Dak Nong (DARD Agriculture Department, 
Forest Protection Department, Environmental 
Protection, Ethnic Minority Steering Group) 

 8 

District government - Lac Duong, Di Linh, Dak 
Song, Dak R'Lap, Dak Glong) 

Heads of Agriculture and Forest Protection 
Departments, other related departments, 
District level People’s Committee 

 

District level People's Committee, Agriculture 
Department, Department of Forest 
Protection, Ethnic Minority Department, 
Department of Natural Resources and 
Environment) 

 16 

Banks and lenders (VBSP, Agribank, BIDV) Deputy Director level or higher of National 
banks lending in the Central Highlands, 
agricultural development banks 

3 

Industry   

Rubber sector Deputy Director level or higher within 
Vietnam rubber companies 

2 

Coffee - International roasters and 
Vietnamese coffee companies producing and 
sourcing in Central Highlands, traders 

All the key companies, with emphasis on 
those with a major stake (particularly large 
traders and Vietnamese and international 
roasters) 

8 

Smallholder producers - cooperatives and 
farm-level associations 

Lead representatives of cooperatives, 
identified with the assistance of district DARD 
officers and commodity producers operating 
in districts and provinces 

5 

Forest companies, forest associations and 
cooperatives 

Lead representatives of companies or 
cooperatives with operations in key districts 

4 

National-level CSOs working in Central Highlands Programme officer and Deputy Director levels 3 

Bi-lateral assistance agencies, embassies, research 
and development assistance organizations 

Programme staff identified based on active or 
recently completed programmes supporting 
the government of Vietnam 

5 

Total:  79 

 

Interviews were conducted in person by the first author in Hanoi, Ho Chi Minh City, Da Lat in Lam Dong 
Province, Gia Nghia in Dak Nong Province, and two districts in each of the provinces. Interviewees were 
asked (1) questions on their operating context in relation to REDD+ (policies influencing behaviour, 
constraints, opportunities); (2) questions related to fragmentation such as what has been done in the 
past to affect driver pressures (what worked, what did not), what coordination exits (or not); and (3) 
questions related to policy integration which were tailored to their remit and role in REDD + and 
affecting drivers. The categories of the analytical framework outlined above was operationalised to 
analyse the interview material. 
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5.4 Mapping policy fragmentation  

To achieve deforestation-free agriculture the Vietnamese NRAP has to negotiate a matrix of existing and 
emerging goals and objectives, actors, policymaking structures and processes, and policy instruments, 
engaged at various scales. The following map examines the degree of fragmentation within this multi-
dimensional policy portfolio (Fig. 4).  

Figure 5: Mapping fragmentation 

 

5.4.1 Policy objectives/goals 

Vietnam’s national and sector climate commitments are reflected in its Nationally Determined 
Contribution to Paris Climate Agreement, as submitted to UNFCCC in October 2015. This commitment, 
which includes increasing forest cover from less than 40 % in 2010 to 45 % by 2030, is in line with the 
goals of the REDD + NRAP. Vietnam has increased its national forest cover since 1990, mainly with 
plantations and rubber plantations (Do 2015) and some natural forest, expanding from 9.4 million ha in 
1990 to 14.8 million ha by 2015 (FAO, 2015). However, the quality of the forest has decreased, and 
mature natural forests decreased 13.5 % between 1995 and 2010 (MARD 2016). 

Vietnam began REDD + readiness activities in 2009 and completed its first NRAP in 2012. Policy 
objectives to address drivers outside the forest sector in this first NRAP were lacking, along with any 
mandate to implementing Ministries to evaluate and reconcile trade-offs between any conflicting goals, 
based on the authors assessment of policy documents and affirmed by interviews. This indicates that the 
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narrow scope of REDD + pre-2017 excluded sectors driving deforestation such as agriculture. In contrast 
the 2017 NRAP (Decision No. 419/QD-TTg of Prime Minister) clearly identified policies and measures 
intended to address the drivers of deforestation, especially those attributed to the expansion of rubber 
and coffee production, through the goal of ‘deforestation-free agriculture (Government of Vietnam, 
2017a)’. 

The increased ambition of the 2017 NRAP meant that the policy arenas it sought to address were far 
more fragmented and conflicting than in the 2012 NRAP by virtue of focusing on underlying drivers. For 
instance, the NRAP specifically recognised that, as the 2nd largest coffee exporter globally (behind 
Brazil), the expansion of smallholder coffee production was driven by global market demand. It also 
recognised that government policy at national, provincial and district levels sought to promote both 
coffee and rubber production and export, through sectoral laws, land allocation, access to finance and 
other means. However, the only attempt to address expanded production was through the 2017 
Forestry Law (Government of Vietnam, 2017b), which mentions conversion and repurposing forest land, 
but provides no decision-criteria to guide decisions on the conversion and repurposing of forest land. 
The Forestry Law also does not include specific REDD + objectives, despite being finalised at the same 
time as the NRAP. Furthermore, the Law mandates forestry operations must comply with international 
agreements related to which Vietnam is a signatory (e.g. UNFCCC, Convention on Biological Diversity and 
so on), but does not provide guidance on how they should do so (Government of Vietnam, 2017b). 

Other legislation also remains unaligned with the NRAP. For example, the 2018 Law on Crop Production 
(Law No. 31/2018/QH14) does not mention deforestation-free agriculture or the REDD + goals. Similarly 
the 2017 Planning Law, covering a ten-year planning period from 2021 to 2030, (with a vision to 2051) 
enables spatial and sector planning at Provincial and National levels (Government of Vietnam, 2017d). 
However, it does not provide clarity on how national target programmes, such as REDD+, relates to 
other policy goals related to poverty or sector growth plans. While the Planning Law does enable 
implementation of some NRAP activities, such as defining spatial distribution and targets for agricultural 
and forest land use, and defining areas prohibited from exploitation, there are significant disconnects in 
terms of implementation. 

Finally, other policies and programmes aimed at increasing the sustainability of the Central Highlands 
coffee sector have made no explicit reference to the NRAP goals. For example, neither the World Bank 
funded Vietnam Sustainable Agriculture Transformation (VNSat) programme from 2015 and 2020 aimed 
at improving agronomic and management practices, rejuvenate aging coffee trees and develop effective 
monitoring systems (World Bank, 2015a), nor Vietnam’s Sustainable Coffee Plan to 2020 and Vision to 
2030, makes explicit reference to the NRAP or define how stabilizing plantation area (which could result 
in deforestation-free coffee production) will be achieved. The only policy document that is aligned with 
the REDD + goals outlined in the NRAP is the Voluntary Partnership Agreement signed in 2018 under the 
EU Action Plan for Forest Law Enforcement, Governance and Trade (FLEGT) (Government of Vietnam and 
European Union, 2018). 
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5.4.2 Policy actors 

The revised 2017 NRAP identifies government policy actors, and details the roles and responsibilities of 
these actors. However, the focus of the NRAP remains largely on the Vietnamese state and excludes 
major international commodity buyers for coffee and rubber as well as local supply chains down to the 
district level. 

The silence about these value chain actors is notable given the sustainability commitments of large 
international buyers of both commodities in Europe and Asia (Centre for the Promotion of Imports, 
2019; Michelin Tire Company, 2016). For example, large international roasters and traders buying coffee 
in the Central Highlands, including Nestlé, Jacobs Douwe Egberts and Lavazza, were not targeted by the 
NRAP process despite their key role in shaping coffee market demand. In addition, the contributions that 
corporate-led solutions could provide, e.g. through their promotion of sustainability solutions such as 
deforestation-free purchasing, are dependent on the Vietnamese state given the legal constraints on 
foreign-owned companies sourcing directly from farmers (Government of Vietnam, 2013). This has 
limited their ability to develop traceable value chains to the farm level which is a key prerequisite for 
voluntary certification and to demonstrate deforestation-free purchasing (Interview, Industry sector). 

At more local scales, the small holders upon whom both the coffee and rubber sectors depend have also 
not been incorporated into deforestation-related policy interventions to date (Interview, Smallholder 
producer 2 and research organization 2). While smallholders account for 88 % of production and is 
comprised of 600,000 households, smallholders capture the least benefit of all actors, and their share in 
profits is marginal (Nguyen Thi Thuy Hanh, 2018). Furthermore, the lack of co-operation between the 
supply chain actors and these small-holders has undermined the effectiveness of the commitments 
made by both domestic and international buyers (Interview, Industry sector 7). 

5.4.3 Policy structures and procedures 

The 2012 NRAP set a clear objective for coordinating policy structures and procedures across policy 
domains and sectors. The plan highlighted the need to “Develop [a] mechanism to facilitate the 
coordination among state administrative agencies at all levels which are involved in REDD+, especially 
between agriculture and rural development and natural resource and environment departments in the 
development and implementation of REDD+” (Government of Vietnam, 2012, p. 7. Despite recognising 
this need, however, no clear policy goals and objectives defining a new mandate of relevant agencies 
within the government were subsequently developed. Administratively, REDD + was promoted from the 
Forest Department, without coordination with other Departments within MARD from the national to 
district level levels (Interview, development assistance organization 1). This resulted in significant 
fragmentation of policy implementation over the years, observable through the failure to implement 
spatial planning for different commodities aimed at reducing forest encroachment and deforestation. 
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5.4.4 Policy instruments 

The Forest Law defined policy instruments, including decisions and circulars, aimed at reforming land 
allocation. However, some of these decisions created rather than reduced policy fragmentation. For 
example, a decision approving the conversion of natural forest on plots of land less than 200 ha was 
authorised as a provincial level decision with no central level input or monitoring. This decision removed 
national oversight further fragmenting how authorization is implemented at the national level (To Xuan 
and Tran Huu, 2014). As a result of these and similar misalignments between the national and provincial 
policy implementation, wood product exports continued to increase by 10.2 % between 2016–2017 
(Customs News, 2018); though some of this increase is attributed to increased imports and 
manufacturing of wood products in Vietnam, which is destined for export (To Xuan et al., 2016). 

Also apparent is that Ministerial Directives seeking to limit the expansion of land allocated to agricultural 
commodities were not able to counter the high commodity prices in export markets driving this 
expansion. To illustrate, recognizing that high prices for rubber were causing rapid encroachment onto 
forest land, the government released Decision No. 750/QD-TTg in 2009 limiting the area under 
production to 800,000 ha by 2020. By 2015, however, the total area of rubber cultivation was 981,000 
ha (Government of Vietnam, 2015b). Respondents from MARD and Provincial DARDs agreed that the 
failure of Decision No. 750/QD-TTg was due to the combined effect of poor coordination between the 
national and provincial levels leading to the authorization of expanded rubber production and private 
speculation on rubber prices (Interview, National government 14 and Provincial government 7). A 
subsequent Directive in 2011 (No. 1685 / CT-TTg of 2011) called for the evaluation of land conversion of 
forest land. The review found that the area planted fell far short of the goals identified in the original 
investment certificates, indicating some actors cleared land and sold the trees (e.g. conversion timber), 
but never followed through on establishing plantations (Dak Nong DARD, 2018; Lam Dong DARD, 2013). 
Following the these findings the government released a final Directive in 2016 (No. 191/TB-VPCP) 
committing to halt the expansion of rubber plantations altogether. 

The mitigation of deforestation caused by the expansion of coffee cultivation also relied on area-based 
targets in the 1990s. As seen with rubber, however, these targets failed, with a 77 % increase between 
1995 and 2000 (USAID LEAF, 2013). The government subsequently promoted the use of international 
certifications to address the impact of coffee on deforestation. For example, the Sustainable Coffee Plan 
to 2020 and Vision to 2030 aims to have 80 % of coffee production by area to comply with certification 
standards such as UTZ, 4C Rainforest Alliance, and VietGAP (Government of Vietnam, 2014). However, 
respondents from the government and private sector estimate that this figure has fallen to 
approximately 20 % due in large part to international buyers not being willing to pay the price premium 
for certified coffee (Interviews, research organization 3, industry 6 and smallholder association 2). 
Furthermore, certification standards were not seen to address the pressing sustainability issues that are 
beyond the farm-unit, including water scarcity and agrochemical (pesticide and fertiliser) use (Ho et al., 
2018; Byrareddy et al., 2019). 
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5.5 Assessment of integration 

The NRAP aimed to promote integration through policy responses that addressed the drivers. This 
section explores ‘what is integrated into what, and with what effects,’ through individual components of 
the policy arena—goals and objectives, actors, policymaking structures and processes, and policy 
instruments, engaged at various scales. In doing so we consider the degree to which policy integration 
activities promotes or hinders the goals of reducing emissions from deforestation and forest 
degradation. 

5.5.1 Policy objectives/goals 

Despite the high degree of fragmentation outlined above, the 2017 NRAP makes policy integration a key 
goal. The NRAP explicitly recognises the need to ensure consistency in state steering, management and 
coordination by a range of policy domains that “contribute to the implementation of sustainable forest 
development” (Government of Vietnam, 2017a, p. 2. These domains are also impressively diverse 
including national strategies responding to climate change, green growth, sustainable development, 
environmental security and poverty reduction. The NRAP also outlines key action points which reinforce 
the ambition for integration, such as reviewing and adjusting the land use plans to secure 16.24 million 
hectares of forest land by 2020, promote sustainable and deforestation-free agriculture and 
aquaculture, improve forest governance and livelihoods for people living near and in the forest and 
strengthen law enforcement. 

These ambitions for policy integration were not, however, translated into an explicit plan identifying 
which goals, instruments and procedures would be actually be integrated. Instead these decisions were 
left to the discretion of ministries during implementation. For example, the Ministry of Planning and 
Investment is instructed in the NRAP to, “mainstream REDD + into relevant national target programmes” 
(Government of Vietnam, 2017a, p. 10, but the NRAP does not provide guidance for overriding sector 
targets or reconcile conflicting mandates with other ministries. It instead generally advises the 
government to “review, amend, supplement and improve legal documents on land, forestry, finance, 
environment protection, safeguards of REDD + implementation and other relevant legal documents in 
accordance to Vietnam’s law and international regulations and practice” (Ibid., p. 5.) 

Such guidance is complicated by the range and degree of fragmentation between existing policies and 
directives, such as the Rubber Development Strategy, Vietnam Sustainable Agriculture Transformation 
(VNSat) progamme for the coffee sector, Sustainable Coffee Plan to 2020 and Vision to 2030, as outlined 
above. The NRAP does stipulate how these policies and directives should be rewritten to be compliant 
with REDD + objectives. It instead advises the Prime Minister to “assign specific duties, direct and 
enhance the coordination among the Ministries and promote the role of socio-political associations” 
(ibid., p. 9 in achieving policy integration. 

5.5.2 Policy actors 
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Though a large number of actors and scales have so far been omitted from policy processes, the 2017 
NRAP promotes the participation of political, social and professional organizations, mass organizations, 
non-governmental organizations and business entities "subject to their functions, tasks and capabilities” 
(Government of Vietnam, 2017a, p. 12). Most attention in practice, however, has gone to those 
organizations able to support and mobilise local communities and monitoring and assessing the 
implementation of REDD+ (Government of Vietnam, 2017a). 

The role of private sector has been relatively limited to funding commodities forums to facilitate 
dialogue and transition towards more sustainable (deforestation-free) production. However, exactly how 
these private actors are encouraged to change behavior and investments, thus integrating the NRAP into 
their business plans, has not been stipulated. Nevertheless, there do appear to opportunities for more 
coherent integration of these private actors. For example, the Chinese Chamber of Commerce of Metals, 
Minerals and Chemicals Importers and Exporters (CCCMC) developed voluntary guidelines for natural 
rubber in 2017 that are substantively aligned with the goals of REDD+ - setting goals for conserving 
biodiversity and fulfilling Zero Deforestation principle (China Chamber of Commerce of Metals, Minerals 
and Chemicals Importers and Exporters, 2017 CCCMC, 2017). In practice, however, there is little 
information on how Chinese companies are implementing these provisions (Interviews, Industry 1 and 
research organization 3), nor is there discussion within the Vietnamese government or rubber sector on 
how to integrate or mainstream these provisions in Vietnamese policy (Interview, National government 
16). More speculatively, there also appear to be opportunities to link public commitments to zero 
deforestation by other major tire manufacturers (Bridgestone Group, 2018; Pirelli, 2017; Michelin Tire 
Company, 2016) that are not yet sourcing from Vietnam directly, but instead from other markets like 
China that import from Vietnam. 

5.5.3 Policy structures and procedures 

The 2017 NRAP directs MARD to coordinate with the Ministry of Natural Resources and Environment 
(MONRE) and other relevant Ministries once per year. Such an exchange holds the potential to translate 
into better integration between policy objectives of these Ministries. However, guidance of the NRAP 
remains procedural in scope; limited to a review of budget allocation and integration of implementation 
plans of the National Target Programme on Climate Change (and other programmes) related to REDD+ 
(Government of Vietnam, 2017a). 

In practice the substantive integration of REDD + into the land use plans of different sectors is 
dependent on the hierarchical planning structure of the Vietnamese government. At the national level, 
each sector submits a land-use plan to MONRE, which then elaborates both the national master land-use 
plan and 5-year land-use plan. Land-use planning is based primarily on existing land use, the demand for 
land from the different sectors, and new priorities under Socio Economic Development Plans. However, 
this process provides little opportunity, due to limited analysis and budget (Government of Vietnam, 
2017c), to examine trade-offs and compromise across sectors, which is critical for delivery of REDD + and 
cross-sectoral integration. 

Policy integration as a means to address policy fragmentation

111



  

 

The NRAP does, nevertheless, promote a coordination mechanism by giving a mandate to multiple 
government ministries and departments to evaluate and reconcile complex trade-offs between sectors 
affecting deforestation. However, the 2017 Planning Law has precedence over the 2017 NRAP. This 
means that the delegation of tasks in the 2017 NRAP to MONRE to “lead on land-use planning and land 
management, including the forest land, and on integrating REDD + into land-use planning practice at all 
levels”(Government of Vietnam, 2017a, p. 10) are in practice taken up by the Ministry of Justice and 
Ministry of Planning and Investment (MPI) under the Planning Law (Government of Vietnam, 2018c). 
Similarly, the NRAP tasked MPI with “allocating resources for the Programme according to the approved 
plans” (p. 10). But in practice MPI holds a lead role in issuing guidelines on procedures and methods of 
planning for integrated land use planning, also in response to climate change and ecosystem services. 
This, according to an MPI official affords MPI a key integrating role within the government (pers. 
comm.). 

The NRAP also directs the Provincial People's Committees to “Develop provincial REDD + Action Plans to 
implement the National REDD + Action Programme locally” (Government of Vietnam, 2017a, p. 12). 
However, the scope of integration intended through this locally coordinated action is limited, as it 
relates only to the provincial Forest Protection and Forest Development Plans. The NRAP does not 
encourage integration of forest protection and development into the plans of the sectors driving 
deforestation, such as rubber and coffee. 

5.5.4 Policy instruments 

The 2017 NRAP promoted deforestation-free agriculture, but did not specify the instruments to achieve 
that that goal; though it is broadly understood that previous policies seeking restrict agricultural 
commodity expansion based on area-based targets have failed (Interviews, National government 3, 10 
and district government 5, 9, 12). Despite this, however, the Vietnamese government has developed a 
series of decisions and circulars that do support a degree of integration between policy instruments. 

The Communist Party’s Directive 13 released in 2017 (Central Committee of the Communist Party of Viet 
Nam, 2017) was the first Party directive aimed at strengthening leadership in forest management, 
protection and development. Directive 13 seeks to retain natural forest, emphasizing the coordination 
and accountability of related ministries, and international cooperation, as a means to achieve such 
leadership. The Directive does not mention REDD + explicitly. However, it is implicitly aligned or 
integrated with the goals of REDD + and the goals and objectives of the NRAP. 

Directive 13 builds directly on Prime Minister’s Notice 191, passed in 2016, which placed a moratorium 
on any new clearing of natural forest. Notice 191 is also not mentioned in the NRAP. However, 
respondents from provincial government and the private sector argued it as the most effective policy 
directive on forests in the Central Highlands because it has been integrated into land allocation decisions 
at district and provincial levels, and into due diligence practices of the Vietnam Bank for Social Policies 
(VBSP), Vietnam Bank for Agriculture and Rural Development (VBARD), and the Bank for Investment and 
Development of Vietnam (BIDV) all of which screen for the risk of deforestation in loans to both the 
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rubber and coffee sectors. Loan officers at the commune or district level monitor the farmers, and if 
evidence of deforestation is found, loans will not be extended, and previous loans will be recalled 
(Interviews, Bank and lender 1&2). This is visible in both the coffee and rubber sectors, and beyond bank 
lending, there is indication it is influencing Provincial decisions on land allocation. 

5.6 Discussion and conclusion 

Our results show that neither the 2012 or 2017 NRAP managed to integrate policy related to the direct 
and underlying drivers of deforestation and forest degradation such that a new mandate or logic 
emerged that either subordinated previous and/or competing objectives (following Cejudo and Michel 
2017). As our analysis of the coffee and rubber sectors demonstrate, achieving integration to the level 
aimed for by the NRAP requires the policies of numerous government and sector priorities be 
completely revised (as indicated by the blue text boxes in Fig. 1). The 2017 revisions to the NRAP did 
attempt to incorporate policy from key sectors driving deforestation and open up the possibility for 
defining pathways for policy integration that appear essential for achieving REDD + outcomes. However, 
because the NRAP was not given a ‘whole-of-government’ mandate, it was not effective in integrating its 
objectives into the targets and goals for the agricultural sector and the 2017 Planning Law - two key 
areas of planning and regulation. As a result the NRAP had no clear means to reform existing policies 
and programmes in a way that could reach and affect the policy goals, actors and structures of sectors 
like coffee and rubber that underly many of the drivers of deforestation and forest degradation. 

These results also highlight the challenge of integrating a global governance instrument like REDD + or 
Vietnam’s forest sector component of its Nationally Determined Contribution to Paris Climate 
Agreement into national and sub-national policy. Despite being designed to ensure greater consistency 
in how the state steers, manages and coordinates activities across multiple sectors, the NRAP has no 
mandate to override or influence policy goals and objectives that are not directly related to the forestry 
sector. This means that key actors, especially those outside government and in sectors contributing to 
the underlying drivers of deforestation remain largely unaffected by REDD + . As a result, the policies 
and procedures affecting the conduct of these actors remain highly fragmented between sectors and 
across multiple levels of government. Our analysis across these multiple levels of government reveals 
four ongoing ‘fragmentations’ that would need to be overcome for NRAP to affect integrative change. 

First, for the NRAP to foster integration, both vertically between different levels of levels of government, 
and horizontally between sectors and types of instruments (see Howlett et al., 2015), it would have to 
directly insert itself into the ‘coordinating’ administrative and legislative functions of the state (cf. Kim 
Dung et al., 2017). In the case of the centralised, ‘mono-organisational Vietnamese state (Thayer 1995), 
this equates to the Ministry of Planning and Investment and the Planning Law of 2017. This appears to 
be one of the only ways in which the NRAP could gain the mandate required to influence the work plans 
of different parts of Vietnamese state responsible for sectors driving, both directly and indirectly, 
deforestation and forest degradation. 
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Second, to foster integration the mandate of the NRAP would have to extend to the revision of both 
agricultural commodity development strategies (such as those for rubber and coffee) and the centrally 
coordinated 5-year Socio-Economic Development Plan. Doing so would further enable the NRAP to 
adopt an integrated whole-of-government approach that would make the revision of other sector 
mandates to, for instance, block their expansion into natural forest areas, and ensure that such goals 
could be carried through the policy process by influencing diverse actors with clear structures and 
procedures. As outlined above, the Vietnamese moratorium on natural forest clearing (Prime Minister’s 
Notice 191 of 2016) provides a precedent for such an approach, having achieved a high degree of 
integration of (1) land allocation decisions at district and provincial levels, and (2) aligning these 
decisions to the lending practices of state owned banks. However, Notice 191 never sought to 
coordinate or integrate with other sectors. 

Third, a multi-level whole-of government mandate to NRAP would also enable it to reshape priorities of 
other sectors. Currently the NRAPs mandate is more akin to environmental policy integration, seeking 
‘principled priority’ in relation to sectoral policy objectives (Jordan and Lenschow, 2010). Our analysis 
illustrates how the NRAP was unable to exert any such principled priority, which is heavily restricted in 
its ability to place demands on the objectives and goals of other sectors like rubber and coffee - let alone 
define policy instruments in those sectors that can reach the key actors and scales necessary. It remains 
unclear whether such a whole-of-government mandate could have an influence on strong market 
pressure from those sectors driving forest conversion – as evident by the inability of pre-existing policy 
tools to affect commodity-area overshoots. 

Finally, as the NRAP was not able to bring about a new mandate or logic across the fragmented policy 
landscape in which it sought influence, directly influencing agricultural sector targets and programmes, 
the ‘integration’ sought may be better characterised as ‘pragmatic coordination’ (Hogl et al., 2016). That 
is, it was aimed at making incremental linkages between existing policies, actors and instruments rather 
than seeking to change political will (see Kellow 2012). While the effectiveness of coordination (as 
opposed to integration) can be questioned in terms of whether it exerts enough influence on competing 
or conflicting mandates, it does draw attention to the practical challenges of what needs to be 
coordinated and towards what end. Following McElwee (2016), this raises questions about the very real 
limitations of affecting policy objectives and goals, and the subsequent phases in the policy process, 
when the emphasis is on the administration of planning and budgetary processes, rather than social and 
environmental outcomes. 

Overcoming fragmentation in highly complex environmental problems is often framed as an intuitively 
‘right’ thing to aim for. But in practice it remains highly challenging. This is precisely the case in the 
context of REDD+, where the degree of integration needed to cover the full range of both direct and 
underlying drivers is deemed necessary but remains an overwhelming task. We conclude that 
integrative multi-level and cross sectoral approaches for addressing these drivers can be at least 
partially addressed if the scope of policy goals and objectives are ambitious and well defined from the 
outset (see also (Hogl et al., 2016); Park and Youn, 2017). However, we argue that this can only be 
achieved if greater attention is given to clarifying which actors, policymaking structures and processes, 
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and policy instruments can in fact be integrated with what, at what level and over which time line. 
Having said that, policy integration needs more than effective public administration. It also requires 
integration to affect the wider political economy of international timber and agricultural trade and 
investment that ultimately drive deforestation and affect domestic resistance to change away from the 
current business as usual in Vietnam’s land sector (building on Clapp and Scott, 2018). In short, policy 
integration may not be able to halt deforestation if there is no political will to engage the interests 
driving the underlying drivers across sectors and levels of governance. 
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6. Discussion and conclusions 

6.1 Introduction 

Environmental challenges such as deforestation and forest degradation have increasingly become a key 
focus of multi-lateral policy, including the UNFCCC, as ambitions grow to coordinate or align national 
level responses to climate change. This thesis explored various dimensions of national-level policy 
responses to forest loss and degradation to derive empirical insights into how global policy mechanisms 
such as REDD+ enable effective policy responses to the drivers of deforestation and degradation. Taken 
together, the results and debates presented in the preceding chapters address the overarching question 
of this thesis: In what ways do global environmental policy agendas such as REDD+ affect addressing the 
underlying drivers of environmental degradation when confronted with fragmented cross-sectoral and 
multi-level policy processes at the national level?  

This thesis asserts that problem identification (e.g., clearly defining the direct and underlying drivers of 
unsustainable land use) is crucial for identifying and realizing impactful policy solutions. The REDD+ 
regime under the UNFCCC defines the problem at a global scale—framing deforestation and forest 
degradation as contributing to global climate change—but relies on countries to interpret problems at 
national scales. International guidance from UNFCCC decisions, the IPCC, and international organizations 
assist countries in not only in defining the problem of deforestation and forest degradation as they 
relate to climate change but also in translating global policy goals into national policy contexts. The 
previous chapters explored a range of cases of how doing so was accomplished in Vietnam, Brazil and 
Indonesia. In doing so, the chapters explored how international policy instruments aimed at addressing 
the drivers of deforestation and forest degradation are translated into national and sub-national policy 
design, shape the institutional interaction between international regimes and international and 
domestic finance, and enable policy integration to overcome fragmented policy arenas.  

In this final chapter, the two sub-questions introduced in Chapter 1 are revisited: 

1. To what extent do national-level REDD+ policy responses identify or conceptualize the problem 
of the direct and underlying drivers of deforestation? 

2. In what ways do national-level REDD+ policy responses seeking to affect driver pressures help 
overcome cross-sectoral and multi-level governance challenges in the fragmented policy arena?  

By answering these questions, wider reflections are provided on how global environmental policy 
agendas such as REDD+ help to address the underlying drivers of environmental degradation when 
confronted with fragmented cross-sectoral and multi-level policy processes at the national level. 
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This chapter is structured as follows. First, a brief synthesis of the key findings of each of the four 
preceding chapters is presented (Section 6.2) before describing how, taken together, these findings 
answer the two central research questions of this thesis (Section 6.3). This is followed by reflections on 
theoretical contributions (Section 6.4) and methodological choices (Section 6.5). The chapter concludes 
by outlining a future research agenda and recommendations (Section 6.6). 

6.2  Summary of the key findings of empirical chapters 

Before exploring the answers to the research questions, the following provides a brief summary of the 
main findings in each of the individual four preceding chapters.  

Chapter two applied a case study method to unpack insights into the degree to which Vietnam identified 
or conceptualized direct and underlying drivers, and the linkages between them in Vietnam’s 
implementation of the national REDD+ action plan (NRAP) in the Central Highlands of Vietnam. The 
chapter mapped the conceptual linkages between direct and underlying drivers to then explore the 
causal connections between them. In doing so, the chapter further developed the methodology of 
Kissinger (2012) to provide a meta-analysis of Vietnam’s national REDD+ action plan process to 
determine to what degree policy responses considered the drivers. The framework also provided a lens 
to assess to what degree underlying drivers were identified, if interlinkages between the direct and 
underlying drivers were made clear, and how policy interventions reached key actors responsible for 
driver activity and at what scales. The key finding of this analysis is the extent of the fragmented policy 
arena that REDD+ confronts in Vietnam and the effect of this fragmentation on the efforts by both the 
government and the private sector to identify and create coherent responses to the drivers of 
deforestation and forest degradation.  

Chapter three then analysed potential areas of interaction between REDD+ and the SDGs, examining 
how the they relate to one another at both the norm-setting and rule-making stages, what synergies 
between sectors and policy regimes are identifiable, and how these synergies can be enhanced. The 
findings indicate a high potential for conflicts and trade-offs in national-level processes when 
implementing REDD+ and the SDGs at the national level. More specifically, however, the results also 
show that while REDD+ under the UNFCCC includes direction for countries to address drivers, the SDGs 
do not explicitly direct countries to address problems that work against meeting the SDGs. The SDGs 
remain aspirational, meaning that there remains a high degree of interpretation at the national level.  

Chapter four explored the potential of climate finance to support developing countries’ efforts to shift 
away from unsustainable land use patterns in the context of the 2015 Paris Climate Agreement. A meta-
analysis of 40 developing countries’ nationally determined contributions (NDCs) to the Paris Agreement 
was completed, assessing their land use, land use change and forestry (LULUCF) sector components, and 
this meta-analysis was supplemented with case studies on climate financing in two forest-rich and early-
mover REDD+ countries, Brazil and Indonesia. A key finding of the analysis in the chapter is that none of 
the countries analysed seek to reverse the public financial incentives going to driver sectors, which 
would be a crucial step in addressing the underlying drivers of land use change.  
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Finally, Chapter five explored policy integration as a means to address policy fragmentation (e.g., 
conflicting sectoral goals, disconnects between global and local ambitions and actions) in the 
implementation of Vietnam’s national REDD + action plan (NRAP) in the Central Highlands. The chapter 
mapped the degree of fragmentation within this multi-dimensional and multi-level policy portfolio, in all 
stages of the policy process—from goals and objectives, to actors, policy making structures and 
processes, and policy instruments—at various scales. The chapter showed the implications of REDD+ not 
revising competing sector plans to address drivers, with the consequence of contributing to rather than 
ameliorating the fragmented policy arena in Vietnam.  

Collectively, the results of the chapters underline the importance of exploring direct and indirect driver 
identification in the process of translating international policy, such as REDD+, into national strategies. 
By exploring the institutional interactions between international regimes and national-level policy 
integration, the chapters provide different insights into the effect of international policies on 
overcoming fragmentation, diverse ambitions to define and address problems, cross-sectoral trade-offs 
and multi-level governance in national policy when addressing complex environmental challenges such 
as deforestation and forest degradation (see Figure 6). The following elaborates on these findings by 
answering the two key sub-questions of the thesis. 

 

Figure 6: Summary of the research: Drivers (the problem) in relation to other factors in the fragmented national-level 
policy arena 

 

6.3 Answering the Research Questions 
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6.3.1 National REDD+ policy responses and the conceptualization of the problem of direct and 
underlying drivers 

Chapters two, four and five provide empirical insights to answer the first research question, namely, ‘to 
what extent do national-level REDD+ policy responses identify or conceptualize the problem of direct 
and underlying drivers?’ In short, the research findings document that countries have been slow to 
identify direct drivers (Chapter two) and largely miss underlying drivers (Chapters two, four and five). As 
outlined below, the lack of adequate problem identification has at least six repercussions for the 
articulation of national-level policy responses.  

First, the case of REDD+ in Vietnam highlights the challenge that national-level policy-makers face in 
identifying the problems that lead to forest degradation and deforestation. Problem identification has 
been variously shown to begin with the very awareness of a ‘problem’, which in turn leads to the 
convergence of various streams of awareness and the creation of a ‘window of opportunity’ (Kingdon, 
1995) for action. However, the case of Vietnam shows that the problems that are identified directly 
determine the scope of the ‘window of opportunity’. As outlined in Chapter two, the selection of 
problems was limited in the 2012 NRAP to the forest sector, rather than direct drivers from outside the 
forestry sector, such as coffee and rubber expansion, and underlying causal drivers, such as high 
commodity prices. The only policy direction given from the central government to provincial and district 
governments was to limit the coffee and rubber areas through spatial planning, which indicates some 
awareness of drivers outside the forestry sector, but this awareness was not a part of the 2012 NRAP 
(although it was included in the 2018 NRAP). This finding points to the challenges of conceptualizing and 
defining the scope of the problem itself. Without a broader framing of all relevant drivers, and the 
underlying drivers, the limited scope restricted the range of options that were identified as potential 
solutions to the problem. Thus, the Vietnam example affirms the notion that addressing only one aspect 
of the problem may be inadequate to affect the scope of the problem.  

Second, the results show how in other countries, the identification of linkages between direct and 
underlying drivers can allow for a broader scope of problem definition. As shown in Chapter 4, Brazil’s 
experience provides a robust example of how a wide scope of problem identification and a strong 
articulation of the interactions between direct and underlying drivers informed robust policy responses. 
Although the largest direct driver of forest loss in the Amazon between 1990 and 2004 was cattle-
ranching (particularly as increased soy production in the Cerrado displaced cattle ranchers into the 
forest frontier),16 Brazil’s Plan for the Prevention and Control of Deforestation in the Legal Amazon 
broadened the scope of problem identification to include a range of direct and underlying drivers. These 
actions included critically evaluating national development policies and incentives (and even the 1988 
Constitution) that had sought to develop the forest frontier and integrate the remote Amazon into the 
national economy for many decades (Government of Brazil, 1974). This evaluation allowed Brazil to 
identify the underlying drivers of large credit and tax incentives for clearing forests that were enabled 
through development plans, which benefitted cattle and soy producers, enticing them to clear land. The 

                                                            
16 Other drivers included soy production, road development, mineral extraction, illegal logging, and land speculation. 
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underlying drivers of international market pressure (particularly from China for soy, and from Russia for 
beef) resulted in strong demand-side pressures, and had clear impacts on direct drivers. Although 
Brazil’s producers opposed measures that would shift market demand and profits, Brazil’s concerted 
attention to addressing the underlying drivers had a considerable effect, and the governance of the land 
use sectors improved (Duchelle et al., 2014; Assunção et al., 2013).  

Among REDD+ countries, the example of Brazil is unique because it embarked on its deforestation 
reduction programme almost a decade before the emergence of REDD+ under the UNFCCC. For many 
REDD+ countries, it was the motivation of an international instrument agreed upon by developed and 
developing countries under the framework of the UNFCCC that led to national-level assessments of the 
drivers of deforestation and forest degradation, as per the norms of the international regime (e.g., 
UNFCCC decisions, World Bank and UN-REDD Programme readiness support to countries). In this 
context, one key motivation for countries to identify and address drivers was doing what was necessary 
to obtain international financial assistance. Such assistance was found to be a strong motivation for the 
majority of REDD+ countries. Chapter 4’s meta-analysis of 40 REDD+ countries found that the vast 
majority of forestry and land use sector adaptation and mitigation actions in countries’ NDCs are 
conditional on the receipt of international climate finance, suggesting that ambition is largely dependent 
upon external sources of funding, and not domestic will to address drivers. Brazil’s success in addressing 
drivers before the advent of REDD+ demonstrates the effectiveness of domestic action and strong 
political will to address problems. 

Third, the results presented in the preceding chapters show that the way a problem is defined is 
inherently part of a persuasive process, which affects the choice of solutions, and is informed by social, 
political, and ideological structures that come into play (Peters et al. 2018; Birkland, 2007). For instance, 
the results of Chapter four demonstrate how REDD+ enabled countries to frame the problem of 
deforestation and forest degradation in terms of an opportunity to capture revenue from international 
forest carbon markets. In the late 2000s and early 2010s, there was a common perception that carbon 
markets could address the high opportunity costs of forest conservation (Gregerson et al. 2010) and 
thus overcome prevalent weak governance and law enforcement, which are ubiquitous underlying 
drivers. In these formative stages of REDD+, the focus was less on seeking answers to why deforestation 
pressures exist (e.g., problem identification) and was more on a new innovative solution that captured 
the interest of governments and the private sector—voluntary and compliance carbon markets willing to 
pay millions of US$ to keep forests standing. Thus, the focus on a preferred solution diverted attention 
from the identification of the complexity of the problem at the national- and sub-national levels. In 
Vietnam (Chapter 2), this narrow focus on forest carbon finance (and associated measurement, 
reporting and verification of forest-based emission reductions) also limited Vietnam’s consideration of 
nationally-and sub-nationally relevant goals and variables, such as those in other sectors driving forest 
clearing, for example, coffee and rubber. 

Fourth, the findings indicate that the robustness of problem identification, as well as the identification 
of causal linkages forged between direct and underlying drivers, has a stronger impact on policy 
outcomes than pursuing REDD+ policies that lack these elements. This finding is exemplified in Brazil’s 
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wide underlying driver assessment scoping in the late 1990s and early 2000s, which resulted in robust 
and interlinked policy responses dramatically reducing deforestation rates after 2004 (Chapter 4). 
Ironically, Vietnam’s moratorium on natural forest clearing (Prime Minister’s Notice 191 of 2016) had a 
similar impact with regard to defining a clear policy linkage between lenders and financiers (underlying 
driver) and reducing pressure on forests by farmers wanting to take advantage of higher commodity 
prices for rubber and coffee. However, Notice 191 was neither defined nor mentioned in the NRAP, 
which raises questions as to how integrated the NRAP was in the national policy arena. Nevertheless, 
Notice 191’s influence on policy outcomes is noted (and its impact on addressing policy fragmentation is 
reflected upon in the next section). This research finding raises the question of whether a global 
governance and finance instrument is necessary (in these two contexts, it was not), and whether there 
are other factors that may have more influence on policy outcomes, such as strong political will, and a 
whole-of-government approach (in the case of Brazil – Chapter 4) or at least cross-sectoral coherence 
and commitment to the policy outcomes (in the case of Vietnam – Chapters 2 and 5). These questions 
fall beyond of the scope of this thesis but could be topics for future research. 

Fifth, the findings show that without a ‘whole-of-government’ policy that can link problem definition to 
multiple sectors, international policies such as REDD+ may remain limited. As shown in various chapters, 
a range of policy interventions has been applied by national governments to address drivers, ranging 
from sustainable forest management and stemming illegal logging to agricultural intensification and 
improved livestock/rangeland management (Salvini et al., 2014; Kissinger et al., 2012). However, what 
also emerges is that there is limited scope for NRAP processes to address many of these issues 
underlying forest degradation and deforestation because of the rigidity of pre-existing national and sub-
national policies. For instance, the Vietnamese NRAP in 2018 contained policy interventions that sought 
to promote sustainable and deforestation-free agriculture, but it did not alter or embed its objectives 
into the Crop Production Law, new Planning Law, or the Forest Law, all of which were passed by the 
National Assembly around the time of the revised NRAP. Further, highlighting this point, Chapter 5 
elaborated on the fragmented policy arena that the NRAP sought to influence, enabling a deeper 
investigation into how the NRAP overrides, influences, or does not affect policy goals and objectives 
outside the forestry sector, which was crucial to affecting drivers. As also argued in Chapter 5, 
overcoming such fragmentation requires, a whole-of-government approach that can enable the 
embedding of REDD+ ambitions across a range of policies and legislation that reflects the multiple 
sectors and multiple drivers of forest degradation and deforestation at play. 

Sixth, the results show how some of the strongest underlying drivers of forest clearing and degradation 
relate to poor tenure rights and poverty; however, these drivers have largely eluded the focus of policy 
interventions (see Chapters 2 and 4). This finding raises questions as to why this is the case, particularly 
when REDD+ is one of many policy mechanisms seeking to address these underlying drivers. In the 
context of the SDGs and REDD+ (Chapter 3) there are highly aligned targets such as SDG goal #1 which 
seeks to end poverty in all forms everywhere, and the UNFCCC Cancun decision which affirmed that 
REDD+ activities should be implemented in the context of sustainable development and poverty 
reduction. Chapter 3 surmised that the synergies between global instruments need to be effectively 
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managed at the national level to realize complementary and/or supplementary synergies. However, for 
many countries, including Indonesia and Myanmar, this occurred through national development 
planning processes, which sector plans often feed into. Therefore, synergies are managed not by the 
sector departments themselves but by ministries of planning, finance and investment and, based on 
these country examples, are likely beyond the technical and political scope of the sector departments. 
This finding raises the concern that though there may be multiple mechanisms with aligned goals of 
addressing key underlying drivers such as poverty, the capacity and means for ‘connecting the dots’ may 
be beyond reach in many national policy contexts. 

In summary, the empirical findings from the chapters indicate that addressing drivers, particularly the 
underlying drivers of environmental degradation, is important. The results also indicate that unless 
these drivers are prioritized for REDD+ policy interventions, the emission reductions and REDD+ results 
will elude governments. Additionally, the findings indicate that the extent to which national-level REDD+ 
policy responses identify or conceptualize the problem of direct and underlying drivers has direct 
implications for the scope and breadth of policy design.  

6.3.2 Overcoming cross-sectoral and multi-level governance challenges in addressing 
drivers 

All of the empirical chapters provide insights to answer the second research question addressing the 
ways in which national-level REDD+ policy responses seeking to affect driver pressures help overcome 
the challenges of fragmented cross-sectoral and multi-level governance.  

The results first show the preceding chapters together demonstrate how the link between multi-level 
governance layers and the fragmented sectoral policy arena and the efficacy of states in affecting direct 
and underlying drivers is complex to map (as shown in Chapter 5). Indeed, the challenge is indeed so 
large that detailed mapping is generally not pursued by REDD+ countries and development partners 
(based on my experience working with the UN-REDD Programme and World Bank). This means, that the 
degree of vertical fragmentation between different levels of levels of government, and the horizontal 
fragmentation between sectors and types of instruments, is rarely identified, understood or acted upon 
(as per Howlett et al., 2015). Nevertheless, as illustrated across the chapters, countries are confronted 
by this fragmentation as they engage in developing their NRAPs. Vietnam, for instance, increased its 
ambition to address key underlying drivers from the first to the second NRAP. However, in doing so, 
policy-makers became more aware that the policy arenas that needed to be addressed were far more 
fragmented and even conflicting. Furthermore, they were confronted with the challenge of policy 
responses not being calibrated to address the increased complexity, the strong political economy behind 
state support for expanding agricultural commodities, and the pernicious problems of poverty, 
landlessness, and tenure insecurity. 

The results also show, however, that the complexity of addressing direct and underlying drivers in a 
multi-level and fragmented setting is not impossible. As shown in Chapter 4, Brazil and Indonesia were 
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able to coordinate cross-sectoral and multi-level challenges to address both the direct and underlying 
drivers of forest degradation and deforestation. Both countries imposed moratoria on forest clearing, 
were effective in enforcement, and reformed fiscal policies to sanction destructive land use activities. In 
the Brazilian context, policy coordination to address driver pressures through the implementation of the 
PPCDAm occurred long before REDD+ was framed as a global priority.  

These empirical observations point to three generalized ways in which national-level REDD+ policy 
responses can overcome the challenges of fragmented cross-sectoral and multi-level governance. 

First, policy integration within the national government is needed to overcome fragmentation and 
incoherence between sectors and across scales. As shown throughout the preceding chapters, the lack 
of integration at the national level to both identify and reform sectoral targets that are at odds with 
REDD+ (e.g., the expansion of cash crops such as coffee and rubber) undermines any opportunity to 
address the direct and underlying drivers of forest degradation and deforestation. The results also show 
how coordination beyond the state is also centrally important. The lack of private sector inclusion shown 
across the majority of countries reviewed (see Chapter 4) sits in stark contrast to the high levels of 
interest among international commodity buyers to reach ‘net zero deforestation’ targets. Bringing in the 
private sector to the REDD+ strategy is therefore is an underdeveloped approach. Again, in the examples 
of Brazil, Indonesia and Vietnam, public sector actions that influenced private sector access to finance 
based on performance standards/restrictions were effective. Following Lambin et al. (2014), aligning 
private and public actions influences policy effectiveness.  

Second, the integration of global-level policy depends on institutional interactions not only at the 
national and sub-national levels, but also across sectoral policy domains. The (potential) benefits of such 
integration were observed through attempts to integrate REDD+ or a forest sector component of an NDC 
into national and sub-national policy (Chapter 5), and the interaction between REDD+ and the SDGs at 
the norm-setting and rule-making stages (Chapter 3). The SDGs present a combination of the three 
dimensions of sustainable development (economic, social, and environmental) and indications from the 
first country submissions on SDG implementation were that very few countries were able to address all 
three synergistically (UKSSD and Bond 2016). The findings indicate that such synergies will not occur on 
their own – they require active management to overcome typically siloed processes of definition and 
implementation (Chapter 3). To illustrate, in both the SDG and NDC contexts, policy integration and 
coordination are taken up in later stages by national planning agencies or technical bodies serving cross-
ministerial committees, which are more likely to advance their sectoral interests than to challenge other 
ministries to revise their targets. As sectoral disconnects persist (illustrated in Figure 1 as sectoral silos at 
the national and sub-national levels), it is relevant to question the utility of coordination without 
stronger whole-of-government approaches that can drive changes in sectoral targets and goals. 

Third, underlying the previous two general observations, the results show the persistent challenge of 
adequate problem definition in the identification of direct and underlying drivers. This is the case, once 
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again shown in the previous chapters, in the implementation of SDGs, NDCs and their related financing. 
Both the SDG and NDC mechanisms draw from various sector inputs, leaving the problem identification 
of direct and underlying drivers to be defined by the sectoral line ministries, thus maintaining cross-
sectoral disconnects (recalling that none of the 40 countries’ NDCs reviewed indicate a willingness to 
address perverse financial incentives from other sectors in national budgets that affect the drivers of 
land use change). Thus, there appears to be a greater chance of tackling integrative multi-level and 
cross-sectoral approaches to address drivers if the scope of problem identification (e.g., drivers) and the 
related policy goals and objectives are ambitious and well defined from the outset (as per Hogl et al., 
2016; Park and Youn, 2017; Chapter 5). Even then, the research findings affirm Head’s (2008) 
observation that multi-level/cross-sectoral problems are wicked and are a) actually a series of linked 
problems, none of which can be resolved in isolation, b) the short-term and long-term calculations of 
impacts, costs, and benefits of interventions are highly variable, and c) the impacts are simultaneously 
global, national, regional and local. These points imply that a wicked problem framing applied to REDD+ 
can yield theoretical insights, as explored further below. 

6.4 Governing drivers: Conceptual and methodological reflections 

As discussed above, the research findings based on case studies and a meta-analysis of 40 countries, 
indicate that countries have been slow to identify the direct drivers and largely miss the underlying 
drivers of deforestation and forest degradation. This lack of adequate problem identification, including 
both the types and scope of direct and underlying drivers, is shown to have significant repercussions for 
the articulation of national-level policy responses. Furthermore, the research findings indicate that 
REDD+ policies and strategies are largely unable to overcome cross-sectoral and multi-level governance 
challenges in their efforts to address the direct and underlying drivers of deforestation. 

These empirical findings provide a basis upon which to reflect on the wider conceptual implications of 
this research for an improved understanding of how the governance of drivers can be better 
understood. Returning to the literature review in Section 1.3 of this thesis, the following reflects on how 
global instruments aimed at governing direct and underlying drivers can be rethought. The primary 
conclusion derived from the literature review was the rather stark omission of direct and underlying 
drivers as a core subject of observation and reflection in the majority of the governance literature.  

This thesis asserts that more attention is needed on direct and underlying drivers and how global 
environmental policy agendas and instruments (such as REDD+) can affect them when confronted with 
the fragmented (cross-sectoral and multi-level) policy processes at national levels. This thesis posits that 
an overemphasis on process, relationships and contextual elements hides from view the complexities 
and dimensions of defining direct and underlying drivers that in turn affect the identification of possible 
policy solutions.  

REDD+ is not a unique and distinct global environmental agenda, and it could be argued that the 
majority of global environmental agendas are indeed similar, in that they seek to solve multi-level and 
multi-sectoral problems that stress the resilience of ecosystems. Thus, placing direct and underlying 
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drivers in the spotlight, as the initial analytical basis for defining policy solutions, is highly pertinent to 
many other global environmental agendas and their operationalization through national policy. The 
identification of drivers influences the assessment of the range of actors that need to be reached, and at 
what levels, what policy instruments will affect drivers, what cross-sectoral conflicts exist, and the policy 
and/or financial incentives needed to influence behaviour, as this thesis has demonstrated. With these 
issues in mind, the following reflects on four propositions that combine empirical and theoretical 
reflections to characterize the ways in which fragmented (cross-sectoral, multi-level scale) national 
policy arenas can accommodate international environmental governance instruments such as REDD+. 

6.4.1 Proposition 1: REDD+, as a global governance and finance instrument to combat 
deforestation and forest degradation, is dependent on the operationalization of 
national-level policy responses 

Defining ‘the problem’ at global levels is a technical and political exercise in agenda-setting, often 
institutionalized through UN processes and through efforts by countries, civil society, research 
organizations and multi-lateral institutions to elevate a collective agenda. National governments take on 
this global aspiration for various reasons, such as to join so-called ‘coalitions of the willing’, respond to 
the urging of development partners, and to access international finance. However, to fundamentally 
address different drivers of deforestation and forest degradation, instruments such as REDD+ require 
national-level policy responses to be successfully operationalized. 

National-level policy responses to global problems infers cross-scale networks that can enable the 
coordination, nesting and embeddedness of global agendas in national governance arrangements 
(Weber and Khademian, 2008). Networked governance theories assess the structure of the 
relationships, and the implications for behaviour and performance. Participants in the network bring 
different experiences and expertise not only to the network but also to the interpretation of the 
problem and what to do about it (ibid.). Collaborative capacity-builders are identified as key actors that 
link and integrate information and competencies. In the context of global environmental agreements, 
such actors are often development partners such as UN agencies and the World Bank, or civil society 
organizations and think tanks. Do these collaborative capacity-builders enhance the capacity of national-
level governance to implement global environmental agendas, or do they lead to a weakened position 
for the nation state? How does it change and reorganize the role of the nation state (as per Bache and 
Flinders, 2003)? The multi-level governance literature has generally assumed that there is some 
authority held at the global level, not just intergovernmental coordination, and that there is an interplay 
within the multi-level system that demonstrates a division of labour across the levels (Zürn, 2012). 
However, how these institutional and agency dimensions networked across governance levels relate to 
addressing global environmental problems is not central to this literature. The implications of this 
limitation are that this places more emphasis on accommodation and consensus (Peters and Pierre, 
2004), with less emphasis on driving towards distinct legal frameworks to address problems. A recent 
assessment of national environmental legal frameworks indicated a 38-fold increase in national-level 
environmental laws enacted since 1972; however, the implementation and enforcement of these laws 
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fall far short (UNEP 2019). This finding affirms that REDD+ is not the only global environmental agenda 
failing to be effectively operationalized at the national level. 

The clarity in problem definition as a basis to define national policy implementation, was a key factor of 
success in the Montreal Protocol, although these lessons have not been introduced into REDD+. The 
1987 Montreal Protocol is arguably one of the most successful environmental global agreements. The 
driver was easily defined—chlorofluorocarbons causing an ozone hole—and the link between driver 
identification and national-level policy solutions was clearly defined by the need to control the supply of 
dangerous ozone-depleting substances (ODSs) (van der Tak, 1991). Although the driver manifested 
differently in the 197 countries that ratified the protocol, each country had phase-out scenarios, and by 
2009, governments had phased out the consumption of 98% of the chemicals that they agreed to in the 
Protocol. Some attribute success to the manageable number of sources of ozone-depleting substances, 
whereas others highlight the actions of industry to produce practicable and profitable alternatives to 
these substances (Solomon, Alcamo and Ravishankara, 2020). Driver identification (problem definition) 
in the context of addressing forest clearing and land use change at the national level is far more complex 
than identifying and substituting ODSs. However, the national-level implementation of the Montreal 
Protocol affirms the importance of addressing the direct and underlying drivers of the problem for 
effective implementation.  

6.4.2 Proposition 2: Fragmented national level policy arenas undermine the extent to 
which governments can design policy to address direct and underlying drivers 

In fragmented policy arenas the institutional interaction between related and overlapping policy 
domains and instruments (e.g. REDD+, NDCs, SDGs) at the national level has implications for the policy 
processes and modalities that governments pursue to commit to and implement them. Cause effect 
relationships and causal mechanisms for institutional interaction have been explored in the literature 
(Gehring and Oberthür, 2009), and while this literature has explored the role of information in causal 
interaction, it concerns itself more with the process than with the content of new knowledge. The 
disconnects between the content of REDD+, NDCs and SDGs explored in the chapters illustrate how 
difficult it is to find alignment between them, let alone define policy solutions for multiple related and 
overlapping policy domains and instruments. 

While a call for more applied research that considers the degree to which issue complexity may 
determine or shape institutional arrangements (as per Stephenson, 2013) is necessary, such research 
leaves aside the rigorous evaluation of the problems that multi-level governance seeks to solve. This 
literature does not provide insight into how the network or levels prioritize problems and how 
‘collaborative capacity-builders’ effectively overcome sectoral siloes. Furthermore, it does not address 
the wider political economy of extractive or degrading environmental practices in sectors which drive 
both government revenue and strong vested interests, nor does it address the complex web of 
interconnected issues such as poverty and land tenure, for instance. 
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The transnational governance literature suggests that participation in behavioural change is motivated 
by incentives and diffusion processes that create and spread normative and market-based pressures 
(Andonova at al., 2017), but similarly, it lacks a focus on problem conceptualizations in the network and 
how such conceptualizations relate to the solutions sought. The vast majority of transnational climate 
governance networks appear to be created for purposes of networking (Michaelowa and Michaelowa, 
2017), but the role of analytics in problem framing (e.g. what problem the collective action needs to 
solve) is not emphasized in this literature.  

The findings of this thesis support claims that the networking and orchestration literature does not 
necessarily overcome fragmentation and enable greater clarity in problem identification and the design 
of targeted policy responses. As argued by Michaelowa and Michaelowa (2017), who evaluated 109 
transnational governance network initiatives against criteria related to climate mitigation targets, 
incentives, baselines, and MRV, there appears to be overall weak performance in meeting the criteria. 
Their findings affirm the notion that networking and orchestration have not proven themselves to be an 
adequate proxy for regulatory governance, which affirms the role of national governments in both 
regulating and incentivizing behaviour change and begs a follow-on question: are national governments 
up to the task of finding coherence in fragmented, multi-level governance, with high cross-sectoral 
conflict? 

6.4.3 Proposition 3: Fragmented and conflicting sectoral mandates undermine cross-sectoral 
alignment 

Cross-sectoral coordination and collaboration seeks to link efforts to realize common environmental 
ambitions (Bryson et al., 2015). However, for cross-sectoral coordination and collaboration to have 
effect, sectoral divisions and entrenched positions must be overcome (Neely et al. 2017; Hogl et al., 
2016; Kellow, 2012). The cross-sectoral collaboration literature generally assumes that collaboration will 
have positive implications for affecting policy outcomes. However, how progress is measured, and what 
evidence is evaluated matter.  

One pan-tropical literature review of landscape approaches found that 75% lacked comparable, 
scientifically reliable data on environmental and social outcomes, although the vast majority lauded the 
coordination as ‘successful’ based on the self-reporting of anecdotal evidence (Reed et al. 2017). 
Coordination and collaboration may appear to bring disparate governance levels and stakeholders 
together, but the emphasis on the performance of the process aspects, rather than on performance in 
addressing the problem, risks overstating the benefits. In Brazil, Indonesia and Vietnam, impactful 
changes in stemming deforestation came from the successful implementation of logging moratoria. In 
all cases, it could be argued that improved coordination in the fragmented policy arena was secondary 
or unrelated to the policy outcomes. Here again, it is useful to reflect on how drivers are addressed in 
these domains and processes, and to what degree the interplay, coordination and interaction between 
sectors or domains influence or affects the drivers. 
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‘Integration’ is distinguished from ‘coordination,’ and the implications for policy and actions to address 
direct and underlying drivers help illuminate this distinction. Environmental policy integration 
determines the relative weight (or ‘principled priority’) of environmental objectives in relation to other 
sectoral policy objectives (Jordan and Lenschow, 2010). Cejudo and Michel (2017) argued that policy 
integration requires pursuing policies and governance under a new logic that subordinates previous or 
competing objectives to bring about a new mandate or logic across the fragmented policy landscape. 
Chapter 5 illustrated how Vietnam’s NRAP was unable to exert any principled priority over competing 
sectors such as agriculture, let alone define policy instruments and interventions in those sectors that 
would reach the key actors at necessary scales to bring REDD+ objectives into agricultural practices. This 
governance failure is not unique to Vietnam (UN Environment, 2017; Korhonen-Kurki et al. 2016; 
Seymour and Busch, 2016).  

The literature on integration suffers from a focus on process and procedure rather than on policy 
effectiveness aspects of integration in policy-making (Tosun and Lang, 2017). This lack of focus on 
effectiveness has implications for the performance of integration, and it relates to this thesis’ interest in 
assessing whether integration is instrumental in achieving better policy outcomes for global 
environmental agendas. Evidence from the land sector, biodiversity and fisheries indicates that 
problem-oriented approaches such as conservation compliance penalties, subsidy reform, and trade 
measures and environmental regulation are effective when the intention is strategic action to address 
drivers, and sectoral coordination/integration process and relationship aspects are secondary and 
viewed only in relation to their affect on the problem (Ogg, 2020; OECD, 2017).  

Building on these observations, coordination and integration, which stem from a concerted effort to 
focus on problem-solving, yields results that are different from those of pursuing coordination and 
integration from a process perspective. However, many governance literature domains reviewed lack 
the theoretical basis to substantiate this observation. Transformative governance investigates the 
networks, collaboration, and institutional and organizational shifts (Korhonen-Kurki et al. 2018; 
Wieczorek, 2018; Termeer et al. 2017; Chaffin et al. 2016), and the role of agency, and conflicting 
interests, unequal power positions, and how that relates to forging solutions. However, problem framing 
is left aside. Chaffin et al (2016) indicated that a future aspiration is to answer the following questions: 
“What mechanisms for transformation exist under current law and policy, and are they realistic given 
entrenched power relations, social structures, politics, and economies” (p. 416)? This thesis posits that 
such an inquiry will yield different insights depending on whether the direct and underlying drivers of 
the problems in each context are fundamentally considered or not. Furthermore, as Chapters 2-5 
illustrate, if institutional mechanisms and relationships are explored, but the fundamental problems that 
must be resolved are secondary, it is hard to see how transformative governance inquiries will provide 
insights that unlock solutions to the problems.  

Recognizing the fragmented policy area at the national level, public private hybrid arrangements and 
private/non-state actor led governance have increasingly been explored in the governance literature, as 
a means of transcending the multiple levels and ultimately reaching the private sector actors and 
demand-side pressures that are at the root of many natural resource governance problems. However, 
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these mechanisms appear to be unfit for the purpose of affecting underlying drivers, and many are also 
voluntary. Although it is arguably the role of states to correct market failures, public-private hybrid 
approaches theorize that institutional entrepreneurship around the market helps address problems 
(Bartley, 2007), thus creating a new form of functional legitimacy (Bernstein and Cashore, 2007).  

Who participates and who decides in such contexts has implications for problem definition and the 
agreed-upon solutions (Grabs, Auld, Cashore, 2020). In the context of private transnational regulatory 
organizations, Abbott et al. (2016) contend that their activities primarily respond to private actors' 
priorities, address private (business-set) targets, bypass governments, and may promote weak rules, 
engage in efforts to reinforce oligopoly and monopoly, and attempt to pre-empt public regulation. In 
short, such organizations are primarily accountable to their members and those who voluntarily support 
them, not to society as a whole (ibid.). One example is soy certification standards, pursued as a solution 
to deforestation, but criticized for being unfit to address poverty and the equitable distribution of land, 
which are at the heart of the problem in the landscapes reviewed (Elgert, 2012). In other words, these 
mechanisms will fail to address the complexity of the problems (e.g., underlying drivers) and are likely to 
not have the desired transformative impact.  

In the case of private/non-state actor-led governance, the bypassing of weak government institutions 
raises the question of whether cutting government out is an appropriate solution when, in fact, it is 
likely to entrench or further enable key underlying drivers, such as corruption, weak law enforcement, 
and poor governance. States and international organizations have a role to play in safeguarding public 
interests by addressing power imbalances (Abbott and Snidal, 2009), which has implications for the 
effectiveness and durability of solutions. The case studies in this thesis from Vietnam, Brazil and 
Indonesia all consistently demonstrate that the power of global supply chains impacts national (and sub-
national) governance in a manner that causes domestic policy to be weak or inert in the face of demand-
side pressure. However, Brazil’s experience in slowing Amazonian deforestation (Chapter 4) illustrates 
how the voluntary ban by the private sector on the commercialization of soy grown in the Amazon 
would not have had the impact it did were it not for the strict multi-level environmental legal 
enforcement and compliance, the veto of agricultural credit for soy farmers in newly cleared forest, and 
the National Monetary Council's strict stipulations on granting rural credit in the Amazon. This 
orchestrated and sequenced set of interventions, led by the national government, positively impacted 
direct and underlying drivers, and consequently, deforestation rates dropped. In contrast, while the 
Forest Stewardship Council has successfully facilitated private transnational regulatory standards for 
forestry, it has nevertheless failed to transform commercial forestry practices or stem the tide of 
tropical deforestation (Moog et al. 2015). This thesis posits that public private hybrid mechanisms have 
not proven their efficacy in meeting the demands of addressing direct and underlying drivers in 
fragmented policy arenas. 

6.4.4 Proposition 4: The multi-level character of direct and underlying drivers has 
consequences for the design of national-level policy responses, to effectively reach 
actors contributing to these drivers 
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The chapters explored the implications of the multi-level (international, national, sub-national, local) 
character of direct and underlying drivers, and what consequences this has for national-level policy to 
reach and influence these drivers. This thesis explored empirical contexts in which polycentricity was 
evident, such as Vietnam’s forest and agriculture sectors, in which an abundant range of actors made 
autonomous decisions, many of which were related in overlapping, interlinked and conflicting ways. The 
polycentric governance literature has focused largely on the cooperative processes related to decision-
making and relationships within the polycentric systems (Carlisle and Gruby 2017; McGinnis and 
Ostrom, 2011). The emphasis on processes, relationships and contextual elements hides from view the 
complexities of the problem itself. Were polycentricity to focus more explicitly on how cooperation and 
relationships relate to ‘the problem,’ various dimensions of agency, power relations, and the benefits (or 
failures) of cross-scale and sectoral linkages would then be assessed in relation to solving the problem.  

As evidenced in the preceding chapters, problem conceptualization and framing at the national level, 
with a view towards how national policy tools can influence drivers, are a complex multi-level policy 
challenge. They can certainly can be considered a wicked problem. As elucidated in the case of Vietnam 
(Chapters 2 and 5), without adequate problem diagnostics in this wicked context, the REDD+ response 
was to apply pre-existing national-level policy tools such as spatial planning limitations to affect 
commodity area overshoots. This response proved to be grossly insufficient to influence strong market 
pressure from the sectors driving forest conversion. This finding has implications for problem 
diagnostics, policy design and also instrument/tool considerations, as the current set of tools that many 
governments apply at national levels (e.g., moratoria, annual harvest rates, etc.) target direct drivers, 
and the underlying drivers are mostly missed (e.g. demand-side measures, fiscal policy reform, tenure 
reform, etc.). How do the nexus literature and the wicked problem literature inform this dilemma? 

The nexus literature and wicked problem literature are the only literatures reviewed that define 
problem-solving as a core approach or objective. However, both of these literatures conceptualize ‘the 
problem’ from a different angle than the drivers framing. The nexus literature approaches the problem 
from the nexus interconnections between policy domains and sectors, while the wicked problem 
literature focuses on characteristics related to the complexity of the problem. Food–water–energy 
nexus framing may not be suitable to solve illegal logging, for instance, as identifying synergies and 
trade-offs in the search for policy coherence between sectors may have little to no bearing on the 
problem of illegal logging. Similarly, the wicked problem framing does not necessarily direct policy-
makers as to where to start and end with problem diagnostics and the associated policy design. The 
wicked problem framing elucidates the complexities of interconnected problems and points towards 
what the implications are for governance. Framing the problem(s) can be highly contested (Head, 2018; 
Peters et al. 2018; Birkland, 2007), raising concerns about how to measure the adequacy of problem 
framing and diagnostic exercises (as per McGinnis and Ostrom, 2014), and what impact that has on 
policy effectiveness (Howlett et al. 2015).  

From a wicked problem perspective, the intentional focus on drivers and underlying drivers may be 
criticized as being too linear and deductive. However, this issue does not need to be a limitation of the 
driver approach if the investigation maintains wide scoping and problem identification and is iterative 
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over time to respond to new information (perhaps best exemplified in Brazil’s wide scope and iterative 
assessment of Amazonian deforestation). 

In conclusion, as explored in Section 1.3 of this thesis and summarized in Table 1, significant domains of 
the governance literature lack a core focus on the problem itself. This thesis seeks to inform that 
research gap by exploring the policy implications that this lack has for addressing the direct and 
underlying drivers of environmental degradation. This thesis asserts that the lack of conceptualization of 
the problem has large ramifications for considering how a global environmental policy agenda affects 
the underlying drivers of environmental degradation, when confronted with the fragmented (cross-
sectoral and multi-level) policy processes at national levels. 

6.5. Recommendations and future research 

Following from the preceding section on the theoretical implications of the research findings, this thesis 
recommends that a renewed focus on the problem (here, the direct and underlying drivers of 
unsustainable land use) be elevated in the governance literature. Some governance literature domains 
reviewed are more suitable than others to incorporate this consideration. As mentioned above, the 
nexus literature and the wicked problem literature define problem-solving as a core approach or 
objective. However, both literatures conceptualize ‘the problem’ from a different angle than the drivers 
framing. As the nexus literature approaches the problem from the nexus interconnections between 
policy domains and sectors, and the wicked problem literature focuses on characteristics related to the 
complexity of the problem, these orientations preclude a clear orientation towards drivers.  

The theoretical implications of the key propositions outlined above provide a basis for considering 
practical implications of relevance to addressing drivers through the national-level implementation of 
global environmental agendas. From a pragmatic perspective, there appears to be utility in proposing a 
redefined conceptualization of the drivers of land use change and the policy response framework, based 
on the research findings. Figure 7 below conceptualizes key concepts from the empirical chapters, the 
theoretical reflection and the governance literature reviewed, to propose problem identification 
(drivers) and contextualization at the national scale as a means of designing policy responses in the 
context of global environmental policy agendas fitting into national contexts.  

The first proposition that REDD+ is a global instrument that requires national-level policy responses to 
be operationalized is the starting point for considering what the implications are for solving global 
environmental challenges. The theoretical reflection explored a range of bodies of literature that view 
the connection from the global to national levels through polycentricity, institutional interaction, and 
networked governance, among to others, finding a shortcoming in the conceptualization of how 
contextual, institutional and agency dimensions relate to problem identification. Although often relying 
on ‘collaborative capacity-builders’ (as per Stephenson, 2013), such as the World Bank or UN agencies, 
the facilitation of a global environmental agenda to the national level is found to largely rely on 
negotiation, coordination between different institutional levels and actors, accommodation, and 
consensus. The original problem definition is at the global scale as a problem of global significance, and 
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is defined in international agreements (e.g., UNFCCC, CBD, etc.). The motivations of national-level actors 
may not be to solve the problem at the national scale but, rather, to access international finance, join 
international coalitions, or pursue other reasons tangential to problem-solving. The clarity in driver 
identification in the Montreal Protocol (and the weakness in tackling the underlying drivers, which still 
persists today, 30 years later) is a pertinent point of reflection highlighting the importance of clarity on 
problem definition at the global and national levels and how this clarity relates to policy responses. 
Thus, Figure 7 positions the problem diagnostics and scope of problem identification as the first step in a 
series of linked steps towards articulating policy solutions to the problem. This step is also consistent 
with the Warsaw Framework for REDD+ (UNFCCC, 2013), which directed countries to start with the 
identification of direct and underlying drivers in national REDD+ strategy development. 

The contextualization of the problem in the national context may follow various pathways. There is a 
distinction between those that are depoliticized and those that are politicized, and in all case study 
contexts in the empirical chapters, there was a mix of both. Depoliticized problem definition relies on 
spatial, economic and sociological assessment, among others, depending on the problem. Problem 
identification can also be politicized, subjecting problem diagnostics to cross-sectoral bias and conflict, 
fragmentation, power dynamics, targeting ‘scapegoats’ such as poor indigenous farmers rather than 
elite land speculators, and even such factors such as corruption. This politicization reoccurs throughout 
the policy process. This process leads to an articulation of the response to the problem (step 2 in the 
figure), informed by political, technical, cultural, institutional, capacity, power dynamics and other 
factors. Again, the empirical chapters highlight how rarely the identification of direct and underlying 
drivers occurred in a robust manner. In particular, the underlying drivers often eluded policy-makers in 
problem identification and in defining responses to the problem. Thus, the problem definition phases 
hold great potential to veer towards subjective and political interests, which has large implications for 
policy design. 

The fourth proposition, that the multi-level character of direct and underlying drivers has consequences 
for designing policy responses, is identified in the empirical chapters as crucially important for policy 
design, and this point was often largely missed in national REDD+ policy design and the selection of 
policy instruments (and the associated financing). As step 3 in Figure 7 conveys, this step includes a wide 
assessment of factors that are determined based on the direct and underlying drivers identified. This 
means that the emphasis of the assessment of policy design and instrument selection is from the 
vantage point of problem-solving, not process aspects. This vantage point includes: a) assessing the 
degree of fragmentation in relation to drivers, particularly between and across sectors; b) the political 
will to address multiple dimensions of the drivers problem; c) awareness of exogenous pressures and 
the likelihood of policy responses affecting them; d) what vested interests benefit from the drivers and 
are opposed to change; e) what perverse financial incentives exist that promote drivers and how to 
remedy them (especially given vested interests); f) a realistic assessment of what impact the national 
government can have to reach key actors involved in the drivers; g) and how to 
embed/nest/mainstream the policy interventions to affect drivers in already existing mechanisms.  
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Identifying what is within reach of national-level policy-making, versus what is beyond reach and 
requiring different levers to reach actors are crucial. 

The institutional regime at the national level (step 4 in Figure 7) is where the second and third 
propositions are tested, namely, through the fragmented and conflicting sectoral mandates that 
challenge cross-sectoral alignment and the fact that the national-level policy arena contains a range of 
domestic and international commitments, which have implications for policy design. In contexts where 
national policy responses inherently cross-cut multiple sectors and levels, maintaining the clarity of the 
global environmental target is challenged and/or diffused. Conceptualizations of these challenges that 
primarily focus on the process elements rather than the content of the problems fall short of problem-
solving. Rather, process-oriented approaches to assessing the institutional and policy arena 
characteristics are concerned with improved coordination, integration, institutional linkages, and other 
process mechanisms. However, this thesis proposes that assessment of the institutional regime at the 
national level, with the intent of finding solutions to clear problems, will yield a different result from 
that of a process-oriented approach.  

Thus, step 4 in Figure 7 unpacks a range of factors observed to have an impact on the efficacy of 
addressing drivers. These factors include sectoral bias, which affects the scope, diagnostics, agency of 
actors and even awareness of aligned or opposing views. Sectors already have pre-existing priorities and 
legal frameworks into which the new priority must fit, and the introduction of a new priority may not 
find footing. The type of governance structure (e.g., unitary, republic, federal) matters, which has 
implications for functionally reaching sub-national levels and influencing them. A well-intentioned 
national government may have limitations in influencing drivers if the jurisdiction with authority to 
regulate driver activity is at provincial or sub-national levels. Accountability and power dynamics have a 
role, as does the political economy, as per Fritz et al. (2014). The role of orchestrators and knowledge 
brokers through this process influences framing, agency, capacity, sovereignty and other aspects. 

All of the factors outlined in steps 1-4 in Figure 7 have a direct bearing on the effectiveness of the policy 
instrument ultimately affecting and changing the direct and underlying drivers. Furthermore, the factors 
will change over time. Policy-makers will need to renew and adapt the assessments iteratively, 
monitoring effectiveness, and adjusting approaches (step 6). In conclusion, a future research agenda is 
to explore the implications of direct and underlying driver identification (problem definition) in framing 
policy design options at the national levels and to explore how research can enable better decision-
making. 
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Summary 

The clearing of forests, mainly for agricultural production, has received more focussed attention in 
recent years as countries negotiate the terms of a global climate agreement and identify sustainable 
development goals. Recognizing the importance of governance and policy to influence deforestation and 
degradation risks, many developing countries have pursued policy approaches and positive incentives to 
reduce emissions from deforestation and forest degradation (REDD+), which are also reflected in many 
land use sector pledges to the United Nations Framework Convention on Climate Change (UNFCCC) and 
its 2015 Paris Climate Agreement.  

Direct drivers of deforestation and forest degradation are human activities or immediate actions that 
directly impact forests and land, such as logging, agricultural expansion, or infrastructure and road 
development. These are visible to the eye, but the underlying causes that motivated them are harder to 
detect.  Working behind the direct drivers of forest loss or degradation are underlying drivers, which are 
complex interactions of fundamental social, economic, political, cultural and technological processes 
that influence direct drivers, and are often distant from their area of impact. 

While there is a growing body of social science literature on the causes of deforestation and forest 
degradation, there has been less assessment of what enables effective national policy responses to 
address drivers and influence transformational change in the REDD+ policy domain. The overarching 
question this thesis explores is: In what ways do global environmental policy agendas such as REDD+ 
help to address underlying drivers of environmental degradation, when confronted with fragmented 
cross-sectoral and multi-level policy processes at the national level?  

The overarching question is addressed via two main cross-cutting research questions that the chapters 
in this thesis explore:   

1. To what extent do national-level REDD+ policy responses identify or conceptualize the problem 
of direct and underlying drivers of deforestation? 

 
2. In what ways do national-level REDD+ policy responses seeking to affect driver pressures help 

overcome cross-sectoral and multi-level governance challenges in the fragmented policy arena?  
 

Both questions seek to draw out a new understanding of the challenge that addressing drivers poses, in 
relation to the modalities and methods countries pursue to implement REDD+, and what the 
implications are for national implementation of global environmental agreements more generally.  

The conceptual lens applied views REDD+ as a global governance instrument interacting with national 
and sub-national levels that in turn steer the multiple sectors that shape the underlying drivers of 
deforestation.  
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This thesis draws upon a comparative case study approach across multiple key REDD+ countries, to infer 
explanations of the empirical phenomenon observed, and as a basis for theoretical abstraction and 
ultimately generalization. It begins with an exploration of the recent literature on global and national 
deforestation-related governance pathways, to consider whether and how they seek to address 
fragmented national-level policy problems and policy arenas, and frame direct and underlying drivers (or 
not). A key finding of this literature review is the observed absence of conceptualization of drivers as a 
subject of assessment or as core objective in the environmental governance concepts reviewed. 

With this research gap as a point of departure, the second chapter of this thesis answers research 
question #1, applying a case study method to analyse the specific national level context of Vietnam. The 
chapter examines identified or conceptualized direct and underlying drivers, and the linkages between 
them, in Vietnam’s implementation of the National REDD+ Action Plan (NRAP) in the Central Highlands 
of Vietnam. Mapping the conceptual linkages between direct and underlying drivers provides a means 
to explore the causal connections and feedback loops that drive actors and behaviour fueling 
deforestation and degradation. This chapter contributes to answering the overarching research 
question, by illustrating the degree to which the global environmental agenda (via REDD+) was 
confounded when confronted with a highly fragmented national-level policy arena. 

Chapter three analyzes potential areas of interaction between REDD+ and the Sustainable Development 
Goals (SDGs), to address research question #2 and the overarching research question. The chapter 
examines how the SDGs and REDD+ relate to one another at their norm-setting and rule-making stages, 
what synergies between sectors and policy regimes are identifiable, and how these synergies can be 
pursued and enhanced. The paper elaborates a conceptual framework based on institutional 
interactions and distinguishes core, complementary, and supplementary synergies that may be realized 
between the SDGs and REDD+. Key findings indicate that the SDGs as an overarching, multi-sectoral 
normative framework adds to the fragmented policy arena at national levels, as explored in two country 
case studies (Brazil and Indonesia). The findings indicate there are conflicts and trade-offs in national-
level processes of implementing REDD+ and the SDGs, as both require adjustments in development 
pathways. This notwithstanding, the chapter also identifies areas of convergence and synergy between 
these policy goals.  

Chapter four explores the potential of climate finance to support developing country efforts to shift 
away from unsustainable land use patterns in the context of the 2015 Paris Climate Agreement, 
providing insights to answering research question #1 and the overarching research question. A meta-
analysis of 40 developing country Nationally Determined Contributions (NDCs) to the Paris Agreement 
provides a qualitative overview of developing country perspectives on climate financing needs for 
mitigation and adaptation activities in the land use sectors, including addressing deforestation and 
forest degradation. Findings indicated that none of the countries seek to reverse the public financial 
incentives going to driver sectors, which would be a crucial step in addressing underlying drivers of land 
use conversion. The meta-analysis of NDCs is supplemented with a brief assessment of climate financing 
in two forest-rich and early-mover REDD+ countries, Brazil and Indonesia, illustrating how these two 
countries did address direct and underlying drivers, particularly financial incentives, and how those 
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policy reforms interact with the global environmental agenda of REDD+, thus providing insight to 
answering the overarching research question. 

Chapter five explores policy integration as a means to address policy fragmentation (e.g. conflicting 
sector goals, disconnects between global and local ambition and action) in the implementation of 
Vietnam’s National REDD + Action Plan (NRAP) in the Central Highlands. With the primary drivers of 
coffee and rubber commodity expansion, the NRAP can only achieve policy goals of reduced emissions 
from forest clearing by influencing the mandates and funded programmes in these sectors. The chapter 
maps the degree of fragmentation within this multi-dimensional and multi-level policy portfolio, in all 
stages of the policy process—from goals and objectives, to actors, policymaking structures and 
processes, and policy instruments, at various scales. Key findings show that neither the 2012 or revised 
2017 NRAP managed to integrate policy related to the direct and underlying drivers of forest loss such 
that a new mandate or logic emerged to address the fragmented policy arena. The findings also 
illustrate how the revised 2017 NRAP had no means to reform existing policies and programmes in 
driver sectors. The chapter reveals four ongoing ‘fragmentations’ that would need to be overcome for 
NRAP to affect integrative change. 

The final chapter synthesizes research findings and draws out broader conclusions. The case studies 
illustrate how countries have been slow to identify direct drivers and largely miss underlying drivers. 
This lack of adequate problem identification is shown to have significant repercussions for articulation of 
national-level policy responses. Further, the research findings indicate that REDD+ policies and 
strategies are largely unable to overcome cross-sectoral and multi-level governance challenges in their 
efforts to address direct and underlying drivers of deforestation. 

The empirical findings provide a basis upon which to reflect on the theoretical implications of these 
findings. Various domains of governance literature reviewed earlier are briefly revisited, including: 
polycentric governance, multi-level and networked governance, institutional interaction and interplay 
management, environmental policy integration, policy fragmentation and orchestration, cross-sectoral 
coordination, public private hybrid, integrative environmental governance, transnational climate 
governance initiatives, and transformative governance, where process is central but where direct and 
particularly underlying drivers of environmental harm may be missed as a priority. Only the nexus and 
wicked problem literature define problem framing as core to addressing drivers. Yet, both of these 
conceptualize ‘the problem’ from a different angle than the drivers framing. The nexus approaches the 
problem from nexus interconnections between policy domains and sectors, while the wicked problem 
literature focusses on characteristics related to the complexity of the problem. This has implications for 
their utility in contexts of nesting a global objective (such as addressing deforestation, biodiversity loss, 
climate change, fisheries depletion, and so on) into national levels, and down to the ground level, for 
measurable impacts 

This thesis recommends that a renewed focus on direct and underlying drivers of unsustainable land use 
be elevated in the governance literature. The chapter concludes with a proposed framework on problem 
contextualization at national scales as a means of designing policy responses.  
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