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EXECUTIVE SUMMARY

Background

Shifting cultivation has traditionally been a dominant feature of the highland landscapes,
economies and cultures of Thailand, Lao PDR and Vietnam.

There are very many forms of shifting cultivation, developed to suit local circumstances
and needs. In many areas, rotationat shifting cultivation has been practised continvously
for several generations. In such places, local agroecosystems have come to e
characterised by an everchanging "spectrum” covering high forest, to newly-cleared land,
to cropped Iand, to fallow land in which forest is regenerated - and often managed.

Shifting cultivation systems are largely subsistence-based. They have shaped the
livelihoed of the majority of the highland population, providing basic food and fibre needs
from cropped, falow and forest land, and occasionally offering sources of cash income
e.2. from cuitivated opium and from bamboo shoots and mushrooms gathered from the
forest. They are not merely land management technigues; the cultures and economies of
the many highland groups of these countries are intimately bound up with their systems of
shifting cultivation. This is partly why efforts at "eradicating” shifting cultivation have
proven so difficult.

Dynamics of shifting cultivation

Until very recently, the situation regarding shifting cultivation in Thailand, Lao PDR and
Vietnam was relatively unchanging. Individual shifting cultivation systems had been
developed by different ethnic groups, to provide reasonably stable yields of subsistence
goods and services in specific ecological circumstances, and to deal with the normal
vagaries of climate, pest outbreaks, etc. With population densities low, and infrastructure
for trade and migration minimal, few major changes took place to disturb such systems.

However, over fite last twenty years, a number of forces have been introduced to the
shifiing cultivation equation, or have been increased greatly, Existing shifting cultivation
systems have not had the resilience to deal with these forces. Indeed, these forces
seriously threaten the sustainability of shifting cultivation - sustainability both narrowly
delineated within the area in which shifting cultivation js practised and mere broadly
defined: many systems now appear to have impacts which negatively affect whole
highland regions, and even national prospects for sustainable development.

In summary, these forces include:

» higher popuiarion pressure in highland areas and the need to meet food security

requirements
o the development of markets for highland products
s the opening of roads, transport and other infrasoructure

® the introduction of monerary economies

i
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increasing opportunities for off-farm employment and other alternatives to
agriculture

but in some cases, a lack of suitable conditions for developing sustainable
agricultural alternatives

Imitations to assistance from national governments, and in the extent to which
interventions are suited to local variations

changing national pelicies on the use and rights over highland resources (notably
forests, soils, water, hydro-electric power and wildlife), on markets and
infrastructire for highland production (notably policies on cash cropping, upland
rice and opium), and on the integration of highland people into the nation (notably
shifting cultivators in their different ethnic groups)

forced refocation in the name of national security, as well as resemtlement and
spontancous migration

international policies including trade, narcotics control, and external development
assistance to highland regions

as a consequence of all the above, growing inequities within the nation: and

the break-down of community management of lands under shifting cultivation.

These forces have led to a number of responses by shifting cultivators; and these
responses have had significant impacts on the ground. To paint a general picture, typical
responses and imnpacts have been;

L
»

pressure for shifting cultivaters to produce higher yields, especially of cash crops,
This, together with an inability to secure land rights, technology and inputs to
upgrade shifting cultivation systems, has led to:

the shartening of fallow perinds to less than that required to rebuild sofl fertility,
and to regenerate biologicaily and structurally diverse secondary forest cover,
leading to preductiviry decline

soil erosion and infertility, expressed as fower yields; and consequentdy

even greater pressure on shifting cultivation systems to produce higher vields.

Thus poverty and environmental degradation increase, or the shifting cultivator may
respond by changing to other practices, with their attendant impacts;

a move to “pioncer” shifting cultivation in high forest, to appropriate the land and
nutrients to be found there

the co-option of such pioneer "shifted” cultivators by influcniial parrons, as a land
clearance machine to assist patrons’ land specuiation

government-enforced "sedentarisation”, and encouragement of settled agricultural
and forestry systems, resulting in diminished land rights, products and social

services, and indebtedness, at least for some groups

increasing commercialisation of agriculrural production, but with dependence on
technology and external inputs, including irrigation systems

generally preater integration into the national economy, with an increase in

mobility and off-farm employment.
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Policy responses

Policy-makers have observed such impacts on the ground. They have also observed or
assumed other environmental problems {(notably deforestation, flooding, drought),
economic problems (reduction of forest growing stock and sedimentation of dams) and
social probiems (drug production, drug use and trade, uncontrolied migration, and ethnic
conflicts amongst hilltribes/ethnic minorities). In the ghsence both of clear information on
these highland development problems, and of analysis of their association or otherwise
with shifting cultivation, policy-makers have tended to assume that shifting cultivation is
central to many of these problems,

Policy-makers have also penerally failed to distinguish between the different types of
shifting eultivation. For example, in Vietnam until the current exercise, environmentally-
damaging pioneer systems were not normally distinguished from the potentialiy benign
rotational systems. Furthermore, policy-makers tend to have ignored the fact that shifting
cultivation in highland development is a highly dynamic issue:; a trangitional problem - in
a zone of transition between agriculture and forestry, in & transitienal peried between
subsistence, exploitative land "mining" and market-sustained continuous fand
management.

Partly as a result of this lack of analysis, policy responses to the set of perceived highland
problems have facked practicality (e.g. the Lao policy to eradicate shifting cultivation,
despite it forming the livelihood for the majority of the population and the huge costs
which would be incurred if eradication were attempted). They have lacked focus (e.g.
until recently, the Vietnamese policies to sedentarise shifting cultivators did not
adequately distingnish between regions, ecological situations, secial groups and specific
shifting cultivation practices). They have lacked populor support {in all countries,
incentives to stop shifting cultivation were rarely developed with people’s parficipation;
and people have wsvally only very partially taken up the alternatives - sometimes, as in
Thailand, the reaction against aiternatives has been violent). Policies have lacked
coordination and consistency (e.g. in Thailand single issues tend to have dominated policy
towards the highlands - and different issues have dominated at different times - rather
than a consistent and integrated approach}, And, finally, they have lacked a learning and
adaptive approach: efforts in highland development and censervation have largely
neglected to take into account indigenous knowledge and the positive values of shifting
cultivation systems.

In contrast, there is very little evidence of such policies having led to major gains in
terms of improving rural welfare or national incomes, or in slowing forest degradation
and other environmental problems. As such, these policies are unlikely to have
confributed to sustainable development. The policy process is therefore in need of
improvement.

Study organisation

In 1990 and 1991, the Tropical Forestry Action Programme processes of Vietnam and
Lao PDR touched on the significance of shifting cultivation issues, as did the analogous

i



Forestry Sector Master Plan of Thailand, To examine these issues, IIED set up three
small natonal teams in Lao PDR, Thailand and Vietnam, and coordinated their work,
with support from the Netherlands Ministry of Foreign Affairs.

The national teams worked both separately and together to formulate their research
agendas. With slightly differing emphases for each country, the study set out to:

L define the &rds of information on shifting cultivadon with which policy-makers
concerned with highland development should be provided: notably the relative
valfues of shifting cultivation and its alternatives (permanent agriculture and
forestry) to hiphtand peoples and to the nation

. paint an initial picture of the status and dynamics of shifting cuitivation in the
context of alternative land uses

- defing the criteria af sustainabiliry by which shifting cuitivation and its alternatives

can be judged in light of local and national needs, the characteristics which make

such land uses sustainable or otherwise, and the external conditions under which
criteria are met and characteristics exhibited

'I-M'Lﬂullll\-' '|-r|l\-‘ FUJ-I-L)' IE;JFU"HC-J W 5hlﬁil|b "-"-I;.M\' IILJ.UU., Lh\-’hk ljli}hﬂ.\akﬂ UJ.I duﬂbﬂillﬂbillt:

and other values; and their appropriateness in light of future needs

. suggest guidelines for national policy, local (project) planning and further
monitoring of shifting cultivation and its alternatives, as part of the sustainable
development process

» based on the information generated by the study, make recommendations related to
existing policies

L based on the recommendations, suggest an ggenda and process for policy-

discussion on shifting cultivation.

ik

Field work was carried out using a sampling approach: study sites were chosen to
represent a range of conditions, such as different shifting cultivation practices and the
gvolution of strategies to cope with change. All field teams employed varying degrees of
consultation with, and participation of, local people. Field technigques and methodologies
were chosen by national teams according to precedent: it was considered appropriate to
use nationally-known techniques int order to enhance policy acceptance of resulis.

)

Study findings

In all three countries, but especialiy in Thailand and Vietnam, the teams® work has shown
some very significant recent changes on the ground, suggesting a very fast dynamic in
land use. Each team has also exposed the inappropriateness of many policy measures. In
Lao PDR and Vietnam, the involvement of the teams in ongoing policy dialogue has
already helped to frame more realistic and focused policy towards shifting cultivation. In
Thailand, the results of the research have been made available to thﬂse plamning the
master plan for the highlands,

In Thailand, in areas where highland population density is relatively high, the extensive
development of & road network and of a large, thriving internal market has allowed
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shifting cultivators to respond positively to lively market signals encouraging fruit and
vegetable production. Many groups have become integrated into the mainstream economy,
spontaneously changing from shifting to settied culfivation systems in order to take
advantage of the greater food and income security offered by alternatives, but also talang
advantage of state benefits and working for wages. The short-term financial rewards have
been adequate to compensate for some of the social goods and services lost when shifting
cultivation was ceased, although in many cases medium and long-term financial security
falls victim to crop failures. A wide range of highland development projects has begun to
generate much information about the technical issues of settled highland land use. As a
result, "pure” rotational shifting cultivation is now comparatively rare, being confined to
more isolated regions of relatively low population density, with fewer competing demands
for land, and little poientigl for market-oriented production (principally the Karen regions
near the Myanmar border). However, there are numercus areas where shifting cultivation
is carried on as a socially significant (although usnally financially marginal) activity
alongside settled systems.

The indications are that shifting cultivation will become increasingly rare in Thailand.
Where present, it will more usually become an adjunct to permanent agriculture, officially
tolerated for its role in farm risk reduction and for the maintenance of cultural/landscape
diversity. In most areas, however, there will probably be official disincentives to shifting
cultivation, as the security of water supplies in particular is becoming of increasing
national importance; and here the issue will be how to compensate local pecple for the
trade-off of shifting cultivation in favour of water. As in the highland societies of other
economically relatively developed countries, the highlands of Thailand may become
depopulated of younger people, and become resources for tourism, conservation, water-
supplies, forestry, fruit and livestock preduction - with the latter three acting as family
savings in an otherwise urban-dominated household economy.

In contrast, the population density in Lap PDR is much lower; and the road network,
market infrastructure and extension systems are very weakly developed in much of the
country, These factors, topether with the policy of the past few years to encourage each
province to be seif-sufficient in rice production, have ensnred that shifting cultivation
remains the predominant way of life of a majority of the Lao population. This is in spite
of policies to encourage settled agriculture and forestry in place of shifting cunitivation.
Here, shifting cultivation will remain central to the livelihcods of most people, There
will, however, be a great opportunity in Lae PDR to build preductive and sustainable
land use systems upon the principles and lessons of shifting cultivation, and fo avoid the
mistakes of imposed permanent agriculture and forestry.

The situation in Vietnam is different again, although it is fast-changing to resemble that of
Thailand, Many regions have similar environmental conditions as Lao PDR, but the
population density is much higher. Fifty out of the 54 ethnic groups stiil practise shifting
cultivation, even where settled agriculture has been introduced. Population pressure, and
the povernment policy to encourage settled communities, have led to many examples of
state-aided sedentarisation, together with some movement of people into less-populated
areas. The rapid development of the market system has the potential to encourage this
further. Yet, in many areas at present, market signals lead only to an incentive to clear



land, but not to manage it ence cleared - encouraging a wholesale return to "pioneer”
shifting cuitivation,

Viemam is likely to foliow similar highland development paths to Thailand, provided
markets and commercial agriculture and forestry can develop in order to bring out
highland comparative advantages and encourage investment in land management {as
opposed enly to land clearing at present), However, shifting cultivation will continue to
be of at least secondary importance to many roral Vietnamese for many years to come;
and a major issue will be to zone those areas where it stiould no be discouraged.

Shifting cultivation everywhere is in transition, and it will never remain the same. In
many areas it will die out, but in some - under conditions detailed in the national reperts -
it should evolve as a legitimate land management system. The future will continue to
bring further changes, and policy must anticipate these.

A number of international dimensions may become increasingly important, particniarly as
the economies of the region are growing so rapidly. For example, the opening of road
trade with Chinz may put the burgeoning production of vegatablez and fruit in northern
Thailand at a price disadvantage, since China’s costs are much lower. This would disrupt
the sustainability of many of the proposed alternatives to shifting cultivation. The same
trade links, in contrast, may benefit highland development in Lao PDR {a nation with
lower costs) through improving Lao’s market access to both Thailand and China.

Conclusions

The studies have shown that, in all countries, there are circumstances: where. rotational -
shifting cultivaton remains appropriate. This is where its value to local people - in terms
of its productivity, sustainability and equity - s at least as high as alternative forms of
lind use: and, in addition, where broader societal (national) demands for aliernative land
uses are low, In these areas, population pressure tends to be low, markets and
infrastructure are weakly developed and therefore subsistence preduction has a high
pricrity, soils are relatively good, and there are few competing demands for the land for
timber, watershed protection, etc.

However, there are increasing Incidences where shifting cultivation provides lower net
values than its alternatives - both for the local people concerned and for the nation as a
whole. Preductivity and sustainability tend to have been rapidly reduced by population
pressure and reduced fallowing periods: the local people suffer food insecurity; the land
becomes increasingly infertile; and the enterprise costs (labour costs in particular) of
shifting cultivation become unsustainable, In addition, in these circumstances, there
appear to be relatively high national externalities in terms of disturbances to the watershed
and social dislocation (although each instance needs to be looked at carefully before e.g.
upstream-downstream causal links can be concluded).

Moreover, it appears that inappropriate policies have both degraded shifting cultivation
values still further for local people, and increased the negative impacts of shifting
cultivation on other peeple - or have at least hastened the process.
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Where it is clear that shifting cultivation is no longer productive and sustainable both for
local people and for the nation, then the selection of alternatives may be appropriate. The
questions are then principally:

- how to introduce sustainable new systems which replace as many as possible of the
values of shifting cultivation; or
. how to augment shifting cultivation values where such values cannot be replaced,

but alone are inadequate.

The first question has been the precccupation of many recent official efforts to reduce
shifting cultivation, The iatter has only recently become an operational concern of
government and development assistance, as settlement schemes etc have been showing
limited snceess, with people returning to shifting cultivation to preduce goods and
services which they had begun to miss. In such introductions, care should be taken over
equity aspects; while we have shown that shifting cultivation is now often unproductive,
znd unsustainable economically and environmentally speaking, it remains potentially
highly equitable. Recently-introduced alternatives (with their institutional conditions)
appear not to offer equal opportunities, and indeed have resulted in the removal of
hitherto accepted rights of the poor and landless to fallow and forest land.

The problem is that the situation is rarely clear-cut. Perceived local and national needs
rarely coincide., The three country studies all conclude that there is a need for better
information, and for more integrated and participatory policy and planning processes, o
deal with the complexities of local and natioenal needs and their trade-offs.

Each team has sugpested the need for highland development planning to take more
explicit account of the relative value of different forms of land use. In par, the need is
for effective tools to assess productivity and susiainability in the field across the whole
spectrum from virgin forest, to managed forest, to shifting cultivation, to permanent
agriculture; and to assess which land use types in this spectrum best meet specific local
requirements. The need for such field-based tools is readily apparent to those many
government and development agency personnel charged with implementing alternatives to
shifting cnltivation.

There are many local lessons of highland development projects which can be brought to
bear in the preparation of such integrated sustainability assessment frameworks. More
significantly, however, each team concluded that the long history of shifting cultivation in
many different hill environments has resulted in a large body of fraditional knowiedge -
which should be explored empirically, and tapped where appropriate for highland
development in general, before it dies out with shifting cultivation. The techniques of
rotational shifting cultivation, practised under favourable conditions, offer many insights
for sustainable land use. They can prodoce multiple goods and services. They exploit the
potential of diverse local resources and micro-environments, and ecological processes
such as forest succession and nutrient recycling. They use few external inputs (nuirients,
energy or technology) in systems which are resilient to moderate change. The soil is
rarely left bare, and trees form an integral part of rotational systems. They are developed
for, and through, very local circumstances, and incorporate cultural means and rules to
avoid exceeding resource limits. Shifting cultivators have evolved complex decision-
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making processes, capable of dealing with mulii-factor trade-offs and trade-offs over time,

These all suggest ways in which mere permanent forms of agriculture and forest
matagement should operate; they therefore point to systems such as agreforestry, which
cen exhibit similar characteristics, as possible sustainable alternatives. Indeed, some
alternatives can be introduced through the gradual adaptation of shifting cultivation
systems e.g. the creation of agroforestry from managed fallow.

It is stressed, however, that both the means of assessing highland development projects,
and the evaluation of the components and impacts of shifting cultivation as potential
models for sustainable development, are at present poorly advanced.

Sustainability can be assessed at many levels e.g. at field, farm, village, watershed,
national and global levels. At each level, the issues and the possible trade-offs differ, and
- because no level is a "closed” system - there are links between levels, Although our
scientific knowledge of e.g. upstream-downstream links is weak, the agroecosystem
analysis approach, adopted in all countries but not yet routine in Lao PDR and Vietnam,
can help us to appreciate what these links may be.

What is becorting clear is that field interventions aiming at improving sustainability have
only really addressed the lower levels of sustainability (e.g. soil inputs and erosion

gontrol to ensure field ecological sustainability, and local infrastructure to ensure village
economic sustainability}, Most development projects continue to emphasise these factors.

In contrast, the critical policy relevant issues now appear to concern the sustainability of
overall highland land use and settlement patterns at the national level:

. the poverty, environmental degradation and social dislocation suffered in the
highlands relative to the rest of the country

» the regative impacts on the nation as a whole of shifting cultivation and other land
uses necessary to sustain locaf livelihoods in the highlands (e.g. downstream water
supply problems, diminished timber reserves and reduced biodiversity)

. the negative impacts on highland people of the land uses, such as forest

conservation and dams etc., necessary to produce hational goods and services {e.g.

restricted access to land}

* the need for a ‘holistic’ approach to land use research, which takes into account
dynamic economic, seciat and environmental processes
o the need to resolve conflicts of interest between different sectors of the populatien,

and between different policy sectors (e.g. local versus national claims to limited
water resources and their respective cests and benefits)

» the need to consider possibilities of providing "compensation” - notably off-farm
empioyment - that avoid the need for some land-based trade-offs, and hence avoid
possible environmental degradation

» the need to develop and maintain Righland comparative advantage (e.g. for
temperate fruits and vegetables, forestry and tourism} in the face of international
competition, and in a way where both local people and the nation both save costs
and benefit equally
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the need for local incentives to invest in sustainable land use management - as
opposed to the present, where (given current prices, vields and market access) it is
profitable to exploit forest lands but not profitable to invest in their sustained
management.

Hence field guidelines alone are not the only requirement. Aiso needed are improvements
to the poiicy cycle of information, analysis, decision-making, detailed planning and
budgeting, capacity development, field implementation, monitoring and review, The
overall goal must be to increase integration between sectors and between "vertical®
hierarchies, and their ability to bring about sustainable highland development.

The needs include:

national land use policy and planning guidelines

policy and institutional change to allow more integrated approaches at local and
national levels

greater participation from local people to add local values to a policy perspective,
and to generate local community management systems to sustain the social benefits
of land use.

The main report suggests some of the main responsibilities for further developing these
ideas. It is expected that the policy seminars and discussions, planned to follow up this
repert, will address these needs in more detail. They will involve e.g. the TFAP and
FSMP processes, inter-ministerial discussions, work with highland development projects
and continued participation at community level.
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1. BACKGROUND TO STUDY

1.1  The issues addressed by the stndy

There is a popular perception amengst those who set policy that shifting cultivation is a
destructive and unsustainable use of forest land. They believe that it leads to
environmental degradation, forest loss and soil erosion; and furthermore, that its
characteristics and impacts are universally similar, if not identical, In Vietnam, for
example, the project research team found that *all policy-makers consider shifting
cultivation as detrimentzl to the environment, particularly causing deforestation and soil
erosion’, Although it is acknowledged at the policy level that there are other significant
causes.of deforestation, a rough estimate by the Ministry of Forestry indicates that
shifting cultivation is still held responsible for 50% of forest loss in Vietmam. In contrast,
some researchers in the region recognise, particularly recently, that shifiing cultivation
has many positive values which can contribute to sustainable highland development.
Indesd, the Vietnamese researchers concede that rotational shifting cultivation is
*relatively sustainable’ - but the *countermyth’ that shifting cultivation is universally a
sustainable and ecologically optimal sysiem is not necessarly true.

Until recently, it was widely assumed that shifiing cultivators have a totally subsistence
econpmy, but some researchers now contend that the system should be seen as one
component of the local economy, and that parailel activities should also be considered
alongside it. For the people practising shifting cultivation, it frequently represents a
rational use of resources in order to provide subsistence needs, as well as some cash
requirements. Many - in some areas nearly all - farmers persist with shifting cultivation,
in spite of increasing oppertunities to take up alternatives. This indicates that it possesses
perceived higher values than alternative land use systems, where alternatives are
available.

‘The 'problem’ of shifting cultivation has been dealt with, at the national policy level, by
employing various attempts to ’control’ it. Criticism of shifting cultivation for its
perceived role in widespread environmental degradation is compounded by the states®
traditional view of shifting cultivators, who are typically *ethnic minorities’, “hilitribes’,
thought to be uneducated and of primitive cultures - and generally not part of mainstream
society, In some cases this has led to outright condemnation of shifting cultivation, and
hasty attempts to eliminate it. Policy-makers have not felt the need to generate an
adequate understanding of the practice. The *mainstream soctety’ itself is influenced by
the perceptions of government authorities broadeast through the mass media, thus
perpetuating the belief that shifting cultivation results in environmental degradation.

As international and national policy processes focus on the need for sustainable
development, and attention is given to highland development in Lao Peoples’ Democratic
Republic {PDR), Thailand and Vietnam - all three countries expetiencing high economic
growth rates - it is pertinent to consider the problems and cpportunities posed by shifting
cultivation in relation to sustainable development. Given the different perspectives on the
issue and the many assumptions and *myths’ surrounding it, [IED and its partners in the



region articulated the need for studies to objectively examine the values of shifting
cultivation.

This brief overview, which addresses policy aspects, and its companion volumes on
Thailand, Lae PDR and Vietnam, which include detailed descriptions and analyses based
on field work, consultation and literature review, are the products of a study coordinated
by IIED. They present a picture which has changed greatly in recent years. As we shall
see, the ability of policy-makers to obtain the kind of information contained in this study
and more information on a continuing basis, represents the next major challenge. This
study is therefore only the beginming of a process of determining how the shifting
cultivation systems can play a role in sustainable land use patterns and, where they
cannot, how to bring about the alternatives of higher value to both local people and the
nation,

This overview is largely based on the three national reports, but also draws on a
bibliography on shifting cultivation prepared by IIED, the outpats of workshops organised
unider this project, and ITED’s other work on relevant issues. Unless otherwise stated,
references to Tao PR, Vietnam and Thailand are drawn from the national renorts,

1.2 How the study was carried out

In 1990 and 1991, the Tropical Foresiry Action Programme processes of Vietnam and
Lao PDR touched on the significance of shifting cultivation issues, as did the analogous
Forestry Sector Master Plan of Thailand, To examine these issues, ITED set up three
small nationzal teams in Thailand, Lao PDR and Vietnam, and coordinated their work,
with support from the Netherlands Ministry of Foreign Affairs, In Thailand; the team
comprised mainly academics from Chiang Mai University, with assistance from highland
development project personnel. In Lac PDR and Vietnam, the teams comprised mainly
government officials at the policy level, with the addition of academics in Vietnam, In all
¢ases, team members were aiready working directly on issues concerning shifting
cultivation, and in Lao PDR and Vietnam, were responsible for contributing to policy
development on land use in the mountain areas. With the exception of Vietnam, each
national team and the IIED team included an equal balance of male and female
professionals. The national team members and their institutional affiliations are given in
Annex 1,

Fellowing the preparation of national background papers, which set out the basic facts
concerning shifting cultivation known up to that date, the country teams worked both
together and separately to formulate their research agendas. At a first workshop held in
Chiang Mai in August 1992, when the (paucity of) facts and perceived problems were
addressed, it was clear that the main need was to offer better information to tackle the
blanket policy presumption against all forms of shifting cultivation.

At the workshop, the teams identified a broad range of issues concerning shifting
culfivation. These were linked in a "problem tree” of cause and effect, using principles
derived from the COPP {Objective-Oriented Project Planning} technique. The central
issue which appeared to explain many of these links was "Pelicy believes that shifting
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cultivation is nnsustainable’. Analysis of the problem tree indicated that the policy belief
is based upon:

* policy-makers’ observations of environmental problems, and their assumption that
these problems are caused principally by shifting cultivators;

L poor availability at policy level of persuasive data on the facts concerning the
actual, complex causes of the problems; and

. lack of coordination between official agencies,

Through consideration of the issues, and particularly the cause and effect links, in the
problem tree, the teams identified an nitfal set of research questions, These were used in
defining the particular aims of the study, as given below, and were subsequently modified
by each team during the course of its national-level research.

One of the most important cenclusions of the workshop was that the very different
circumstances in each country, and the necessity to focus at the nationak level if policy is
to be improved, warranted a primary focus on the narfonal, rather than the regional,
level, The study was therefore modified to comprise three national studies, closely linked
through the sharing of information, expertise and insight. The teams communicated with
each other during the course of the project, meeting for an interim workshop in Hanoi in
August 1993, and a final workshop in Chiang Mat in February 1994, Thus, although it
was appropriafe for each country team to select the issues and research questions most
relevant to their country, the workshops identified a core of commeon issues relating to the
sustainability of land use systems, and analysis of policies concerning the use of current
or former areas of shiffing cultivation.

1.2.1 Study aims
With slightly differing emphases for each country, the study set out to:

a define the kinds of information on shifting cultivation which pelicy-makers
concerned with highland development should use: notably the relative values to
hightand peoples and to the nation of shifting cultivation and its alternatives {the
latter concentrating on permanent agriculture and forestry}

b paint an initial picture of the status and dynamics of shifting cultivation in the
context of alternative land uses, identifying the forces and pressures which have
contributed to the current situation

c define the criteria of susrainability by which we can judge shifting cultivation and
its alternatives in light of local and national needs; the charagcreristics which make
such land uses sustainable or otherwise; and the external conditions under which
criteria are met and characteristics exhibited

d examine the policy responses to shifting cultivation and upland land use in general;
their impacts on sustainability and other vajues, and their appropriateness in light
of current and future needs



e suggest guidelines for national policy processes, for local (project) planning and
for further monitoring of shifting cultivation and its alternatives, as part of the
sustainable development process

T based on the information generated by the study, make generic recommendations -
related, where possibie, to existing policies, policy instruments, information bases
used by policy-makers, institutional respensibilities, projects and programmes

g based on the recommendations, suggest an agenda and process for policy
discussion on shifting cultivation.

This was an ambitious agenda. The aims were, however, all achieved, to a greater or
lesser extent. Further work is indicated in key areas, as shall be noted in section 3.7,

1.2.2 Field resecrch

Each national team undertook field research over the year Qctober 1992 to October 1993,
in order to azsesy chifting cultivation systems over the agricultura! year, Resources for the

- teams were limited, covering the part-time application of research input, but in all cases
team members were able to draw upon their own and others™ experiences of relevant
recent surveys and studies. However, shortage of field time and the difficulties of
obtaining information frotn often very remote regions necessitated a sampling approach to
field work. Sites were chosen to represent a range of conditions, according to criteria
postulated as significant {for example, ethnic group, physical characteristics, proximity to
roads, access to markets, and access to techuology). In some cases, a reconnaissance
survey of a larger number of villages was followed by detailed research in selected
villages. Techniques and methodologies were chosen by national teams according to
precedent: it was considered appropriate to use nationally-known techniques, rather than
to standardise them across the region, in order to enhance policy acceptance of results.
The field surveys all involved some degree of consultation with, and participation of,
local people, However, IIED’s original intention to employ participatory indquiry
techniques was felt to be too ambitious by the teams, for applications which extended
country-wide with limited resources.

L2.3 Audience for this report

This regional report is addressed to national organisations and programmes identified as
responsibie for, or potentially responsible for, shifting cultivation and highland
development. These include ministries of agriculture, forestry, water, etc, TFAP and
Forestry Master Plan coordinators, National Conservation Strategy teams, Biodiversity
Action Plan teams, the Land Use Working Group in Vietnam, etc, It is also addressed to
the regionaf and imernational policy and academic audience, and to the development
ASSISANCe COMImunity.
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2. STUDY FINDINGS

2.1  Description of situation and its dynamics
2.1.1 Gepgraphical extent

Some forms of shifting cultivation have long been practised in the highland areas of
Thailand, Lao PDR and Vietnam. For the past 4000 years, the major concentration of
people in SE Asia has been in the lowlands, where a long succession of technological
developments has widened the gap between lowland irrigated farming systems and upland
shifting cultivation systems. En recent years, shifting cultivation has been practised almost
exclusively in relatively remote, highland regions.

In Thailand, the total population estimated to be practising some form of shifiing
cultivation is around 1 million (1994 estimate), comprising six major ethnic groups
{Karen, Hmong, Lahu, Akha, Lisu and Yao) as well as Thai peoples. But few of these
people are entirely dependent on shifting cultivation, This population represents a
substantial increase from estimates made in the mid-1980s, due to a high natural growth
rate and in-migration. Such in-migration occurs from lowland Thailand and is increasing
rapidly {Enters, pers.comm. 1954), as well as from neighbouring countries, for example
the immipration of Karen from Myanmar. The population is spread over mountainous
areas covering gbout 5 million hectares, or half the total area of Upper Northem region
(see figure 1). Shifting cultivation is practised under physical conditions which vary
greatly, even over short distances. Altitudes range from about 500m. to 1200m,, and one
farm may span over 300m, difference in altitude.

In Vietnam, the total population practising shifting cultivation is almost 3 million (1991
estimate), comprising fifty ethnic groups, but particularly Hmong, Dao, Bana, Ede and
Giarai. The Vietnamese team reports that in general, about 70% of the "ethnic minority"
population still practise some form of shifting cultivation, It is practised in mountainous
regions thronghout the country, covering 26 provinces and about 3.5 million hectares (see
figure 2); the highest cencentrations of those practising shifting cultivation are generally
at the highest altitudes, especially in the north west and in the central highlands. For
example in the north west region, from 1965 to 1983, both the population and the area
under shifting cultivation have shown a marked increase (population increased from
878,000 to 2,048,000; the area under shifting cultivation increased from 227,100 hectares
to 381,600 hectares). Physical conditions vary greatly from one region to another, as does
forest cover.

In Lao PDR, shifting cultivation is practised by 90% of the population, or approximately
1,638,000 people. In fact, the great majority of the upland population is dependent on
subsistence farming, predominantly through some form of shifting cultivation. it is
practised throughout the country, but particularly in the northern provinces, and in the
south-eastern province of Xekong, whose population comprises mainly hill tribes (the
exact area under shifting cultivation is not known). 80% of Lao PDR is mountainous,
with altitudes generally ranging from 1000m. to 3000m. Despite the presence of a number
of development assistance projects in Lao PDR working on shifting cultivation issues,
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there is not yet a map of shifting cuitivation’s distribution. It would, however,
approximate to a rural population density map.

2.1.2 Types of shifting cultivation

Shifting cuitivation has traditicnafly been a dominant feature of the highland landscapes,
economies and cultures of Lao PDR, Thailand and Vietnam. Some agricultural practices
and ethnic groups extend across the highlands of all three countries, but differing socio-
economic conditions have led to local adaptation and change, resulting in a wide variety
of traditions.

The many forms of shifting cultivation developed to snit local circumstances and needs,
In many areas, rotational shifting cultivation has been practised continuously for several
generations. In such places, local agroecosystems have come to be characterised by an
ever-changing "spectrum” covering high forest, to newly-cleared land, to cropped land, to
fallow land in which forest is regenerated - and often then managed for many forest
products.

Shifting cultivation systems are largely subsistence-based (although cash crepping of, for
example, opium has long been an integral part of such systems). They have shaped the
livelihood of the majority of the highland population, providing basic food, fibre and
energy needs from cropped, fallow and forest land, and offering sources of ocgasional
cash income e.g. from cultivated opium and from bamboo shoots and mushrooms
gathered from the forest. They are not merely land management techniques; the cultures
and economies of the many highland groups of these countries are intimately bound up
with their systems of shifting cultivation. This is partly why efforts at "eradicating”
shifting cultivation have proven so difficult,

In Thailand, there were two major types of shifting cultivation commonly practised prior
to the 1960s: pioneer and rotational. In the pioneer system, fields were cleared and
cropped until decreasing productivity forced abandonment of fields and relocation of
villages to a new site. In 1963, about 200,000 people were practising pionear cultivation.
In the rerational system, fields would be cut and burned, cropped for one season, and the
forest would often be managed to promote regeneration over the foliowing 7 to 9 years.
However, there have been major changes in the land use pattern of the highlands, such
that voluntary village relocation is now extremely rare. Both long fallow rotational
systems and pioneer shifting cultivation have now largely disappeared, and farmers
commonly use very short rotations, with one or two year fallows. Virtoally all shifting
cuitivation in Thailand is therefore now rotational, but it is 2 "degraded’ rotational
system: fallows are short, fertility build-up is not as good as formerly, fewer species are
grown, many indicator species of degraded land appear, naturally-occurring species
composition has changed; and to compensaie for the poer fertility, farmers bum
accumulaied biomass before cropping to provide additional nutrients,

In Vietnam, pioneer shifting cultivation was traditionally practised mainly at the highest
altitudes, above 1000m. elevation, by a minority of ethnic groups but principally the
Hmong. Rerational cultivation was practised by the majority of ethnic groups, and until
recently, fallow periods were generally of five to ten years. Because of a range of
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relatively new economic and policy forces, which shall be discussed later, currently
pioneer cultivation is the predominant system even amongst ethnic groups which had
traditionally practised retational cultivation. This is leading to an overall increase in the
area under shifting cultivation, despite some resettlement and "sedentarisation” of former
shifting cultivators; and, it appears, to the transfer of (exhansted) land from pioneer
cultivators to others, perhaps for speculative purposes.

In Lago PDR, shifting cultivation is the traditional system of agriculture in the uplands,
which cover most of the country. Recently, however, lowland farmers have begun
moving upsiope and are also adopting shifting cultivation systems. Very little is recorded
about the types of shifting cultivation in Lao PDR, althongh z frequentiy-used
classification of farming systems refers to the altitude at which the farmers traditionally
live. Following this classification, it is thought that mid-altitude farmers practise relatively
stable forms of rerational cultivation, with fallow periods of 5 to 13 years. At high
altitudes, pioneer cultivation is practised, with each figld being cultivated for 5 to & years,
and villages relocated about every 20 years. In addition, ‘supplementary’ shifting
cultivation is usvally found on steep slopes surrounding permanently cultivated valleys, in
cases where there are msufficient water-rice fields. But in these cases, people are
generally inexperienced in shifting cultivation and little attention in paid to soil erosion
control.

2,13 Dynamics of land use

Until recently, the situation regarding shifting cuitivation in Lao PDR, Thailand and
Vietnam was relatively unchanging. Individual shifting cultivation systems had been
developed by different groups, to provide reasonably stable yields of subsistence goods
and services in specific ecological circumstances, and to deal with the normal vagaries of
climate, pest outbreaks, eic. With population densities low, and infrastructure for trade
and migration minimal, few major changes took place to disturb such systems.

However, a number of forces have been introduced to the shifting cultivation equation
over the last twenty or more years, or they have been increased greatly. Existing shifting
cultivation systems have not had the resilience to deal with these forces. Indeed, they
seriously threaten the sustainability of shifting cultivation - sustainability both narrowly
delineated within the area in which shifting cultivation is practised, and more broadly
defined: many systems now appear (o have impacts which negatively affect whole
highland regions, and even national prospects for sustainable development.

In ail three countries, but especially in Thailand and Vietnam, the teams’ work has shown
some very significant recent changes on the ground, suggesting a very fast dynamic in
land use. Earlier studies of the extent of shifting cultivation are now particularty out of
date, especially in Thailand. For example, in Thailand and Vietnam, far fewer people are
now wholly dependent on shifting cultivation, The situation in now less clear-cut along
ethnic lines; all groups tend to be responding in similar ways to the policy and market
conditions which now affect shifting cultivation and its alternatives, Shifting cultivation
systems have either degraded, or have become part of a "mixed’ farming approach
alongside permanent agriculture, or have become means to transfer ownership of land to
those involved in the economic mainstream. In general, however, earlier studies were
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parochial and it is difficult te give quantitative figures of the changes that have occurred
nationwide.

2.2 Forces behind the dynamics of shifting cultivation
2.2.1 Narional and international forces

To understand the recent and current dynamics of shifting cultivation, it is necessary to
examine the forces affecting the system. The nerionaf pressures and conditions that cause
changes in shifting cultivation systems provide both direct and *trigger’ mechanisms for
change. They include the following;

. Higher population pressure in highland areas {(due to improved medicine, in-
migration in some areas, etc.) This is particularly relevant in Vietnam and
Thailand: in Vietnam the rate of population growth in mountainous areas is 4%,
and population pressure is exacerbated by reseftlement inte these areas: 2.3 million
peonle underwent resettlement in the Vietnamese highlands during the 1980s.

. Alongside population pressure, the need to meet food security requirements applies
in all countries, and in some places this can only be done by local food
production.

L The development of markets for highland products {e.g. sub-tropical and temperate
crops) which can be sold in the (tropical) cities of the three countries; and the
provision of marketing and credit assistance: this is currently a strong force in
Thailand, increasing in Vietnam, and is potentially significant in Lao PDR.

L The opening of roads, transport and other infrastrictire (the presence or lack of
infrastructure has & great effect on the extent to which the other *forces’ are
experienced).

» Changing national policies on markets and infrastructure for highland production
(notably policies on cash cropping, upland rice and apium); and diversification of
the economy, which is especially fast in Vietnam.

. The introduction of monerary economies, necessitating means to eamn cash.

L Increasing opportunities for off-farm emplovment and other alternatives to
apriculture {especially in Thailand; increasingly in Vietnam).

» The lack of terrain, soil, water and other conditions suitable for developing water-
rice cultivation as an glternative or supplement to shifting cultivation, especially in
Lao PDR and Vietnam.

L Changing rational policies on the use of, and Hights over, highland resources,
notably forests, soils, water, hydre-electric power and wildlife {in Thailand, the
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enforcement of forest and watershed conservation schemes, where increasing
lowland demand for water both emphasises the need for watershed conservation
and jecpardises the sustainability of upland irrigated agriculture), This includes
fand allocation and tenure arrangements.

Active assistance from national governments has, in some cases, enabled
conversion from shifting cultivation to other systems. In Vietnam, active state
assistance has enabled some to abandon shifting cultivation in favour of alternative
systems. In Thailand, the surveyed villages that seemed to have *succeeded’ were
those that had had some assistance. However, this is limited in all countries by the
capacity of the state to provide assistance, and the need for alternative systems to
be adapted to local circumstances.

Forced relocation in the name of natienal security (in Thailand in the 1960s and
1970s pariicularly, but currently remaining an important factor); as well as
resettlement and spontangous migration {in Vietnam, this has led to new areas of
forest being cleared for shifting cultivation).

Changing national poficies on the integration, or otherwise, of highland people
into the nation (nhotably shifting cultivators in their different ethnic groups). This is
one of the strongest forces acting in Thaijand, where citizenship and the attendant
access to state services is dependent upon house registration and therefore

settlement.

As a consequence of all the above, growing inequalities within the nation.
The break-down of community manggement of lands under shifting cultivation.

In some cases, the above forces are moderated by resistance to change and
preference for traditional cultivation techniguoes and lifestyles (this is particularly
true in parts of Lao PDR and Vietnam, where shifting cultivators lack knowiedge
of lowland or permanent agricultural techniques and have turned back to shifting
cultivation).

In addition, 2 number of internarional dimensions may become increasingly important,
particularly as the economies of the region are growing so rapidly. For example:

Internavional trade and the comparative advantage of producer areas: the opening
of road trade with China may put the burgeoning production of vegetables and
fruit in northern Thailand at a price disadvantage, since China’s costs are very
much lower. This wounld disrupt the sostainability of many of the proposed
alternatives to shifting cultivation, based on subtropical and temperate crops. This
problem is already evident in Vietnam, where cheap Chinese produce is available
in the market. The same trade links, in contrast, may benefit highland
development in Lao PDR {a natien with low direct agricnitural production costs)
through improving Lao’s market access to both Thailand and China,
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. The recent GATT Agreement on agriculture is also likely to have significant
impacts, as it will encourage less trade-distorting demestic support pelicies for
highland development.

i International policies including trade, narcotics contrel, and external development
assistance to highland regions (the latter was highly significant in Thailand until
recently).

. Control of illicit opium production has been a significant pressure in the highlands

of Thailand since the 1970s; attempts to suppress production gained momentum
during the 1980s and early 1990s (Enters, 1994, pers. comm.).

. Wars and political disturbance have led to migrazion across national borders (e.g.
of Lao people to Thailand in the 1970s, of Karen and Shan people from Myanmar
to Thailand in the 1990s). Precise figures for such immigrants are net known, but
many have adopted the receiving country as their own and claim citizenship. To a

lesser extent, some migrants return to their former lands, causing changes in the
loeal -ru-mn!nhnn nraguire.

* International and national forest policies: the fegging ban in Thailand has
stimulated increased logging in neighbouring countries, iliegal dmber tradmg
across borders, and consequent loss of regional forest resources.

» International environmental and social/ human rights policies appear not to be
significant, but may become so in future.

2.2.2 Forces resulting from poficy processes

A further set of forces results from pelicy processes and their changing emphases, These
¢an act as 'triggers” of all the above. Yet, because they are more controllable than some
of the other forces (dependent upon markets or demographics), they are potential agents
of sustainable development. The “policy belief® that shifting cultivation is unsustainable’
became the central focus of the teams’ initial analysis of issues; this led us to consider the
ways in which policy surrounding shifting cultivation is formulated, and the effects of that

policy.

Currently, policies are based on inadequate information about the situation and dynarmics
of land use in the highlands: this leads to formulation of inapprepriate or badly targeted
policies, which in tumm apply more pressures, direcily or indirectly, on land users. The
lack of monitoring of the situation, and of the effects of policies, mean that bad policies
continue, often for many years. This is discussed further in section 2.4,

' this policy belief” and the implicit desire to stop shifting cultivation is evidenced in the names of
government departments, such as the 'Commities on Fixed Cultivation and Sedentarisation” in
Vietnam, and the "Shifting Cultivation Stabilisation Programme’ in Lao PDR.
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The magnitude of impacts of current policies varies according to implementation capacity,
but n afl cases the influence of policy processes on upland land use has been increasingly
significant over recent years. The impacts are created by policies both within and outside
the forest sector, necessitating a broad examination of policy development. Examples
from all countries demonstrate how certain policy interventions have contributed to
improving living conditions and Jand use, vet the indirect effects of policies, and badly
formulated and targeted policy interventions, have had the reverse effect, leading to
environmental degradation and greater poverty in the highlands,

In all three countries, there is currently some encouragement at the policy level o
integrate the upland population into certain mainstream channels for rural development
and into the national economy. All countries’ policies aim to improve and extend
infrastructure - particularly the road network - into upland areas, both to help develop the
market economy and {0 enhance social integration with the lowland population. In the
case of Thailand, development of the road network was also in response to national
security concerns. The Thai nationalisation and integration policy arose partly as a
response o the desire to confrol opium production, and there is a Master Plan for the
Highlands to provide positive incentives to abandon opium production, managed by the
National Security Council. Tn Vietnam, the resolution on rural secio-economic
development {1993} links rural development with the process of *industrialisation and
modernisation of the country’. However, Lao PDR’s infrastructural development is
comparatively difficult due to its current low level, and the mountainous topography of
most of the country. Thus it is likely that such development will be restricted to those
areas given high priority by policy-makers. In addition, the Lao policy to tax both rice
(both upland and paddy) and cash crops discourages rice production and trade.

In all three countries, forest protection and conservation feature prominently in recent and
current policies concerning Jand use. This has the result that forest land, on which
shifting cultivators may have lived for many years, is now viewed as a higher priority by
the state for logging, biediversity conservation, water supplies, or other purposes. In
Thailand, all naticnal forest reserve land has been classified into economic and
conservation areas since 1992, Reforestation and the creation and enlargement of national
parks and wildlife reserves are promoted. Watershed classification has been applied
throughout the highlands, as a means of demarcating areas for protection: the supply of
water to towns and irrigated lowland agriculture is a politically important issue. In
Vietnam, the most recent forestry development strategy (1994) aims to protect existing
forests by any means and states that all forms of deforestation must be prevented -
including slash and burn cultivation - and planting of forest on bare land and denuded
hills is encouraged by exempfion from land tax. In Lao PDR, the forestry sector is
cutrently regulated by decrees: a forest law will be in force in 1995 at the earliest. The
mast recent decree (no. 169} on “management and use of forests and forest land” includes
tenure, conversion, and management contracts. Currently, rotational cultivation is
permitted by law, if it is carried cut on degraded forest land, and.if it is purely for
subsistence preduction: this appears to be more lenient that preceding law. But "slash and
burn® activities are illegal: the policy is to restrict and eventually eliminate them. Lao
PDR is zalso developing new protected areas. In both Lao PDR and Thailand,
conservation policies decree that slopes above 35% should net be cultivated, but in
practice, there is much cultivation on steeper slopes {eg the Thai-Australia Highland
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Agricultural and Social Development Project (HASD) recognises that slopes up to 55%
are cultivated, and is developing more efficient ways of doing this).

Relocation and reseitiement of villagers has been a significant policy in all three countries
- and still is to some extent. In Thailand, border insecurity during the 19605 and 1970s
led to the policy to remove villagers forcibly away from international borders. However,
the current Master Plan for the Highlands dictates that any relocation must be veluntary,
The prospect of citizenship and state services has encouraged large-scale voluntary
settlement. In Vietnam, the fixed cultivation and sedentarisation policy has been in place
since 1968, and policies concerning mountainous regions continue to be directed towards
finding alternatives to shifting cultivation and to "resolutely adopting fixed cultivation,
eliminafing shifting cultivation and non-permanent homes”, Up to 1990, the fixed
cultivation and sedentarisation programme had reached 4830 villages, such that 1.9
million former shifting cuitivators are now settled. In Lao PDR, policy focused on
resettlement during the late 1970s and 1980s, when more than 10,000 families were
resettled. This programme has subsequently been scaled down, buf it is not clear to what
extent current policy condones resettlement. However, {ixed cuitivation and

sordantamontinn reminine o mawnr alament nf T an faract mndios
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Access to forests and upland is generally more strictly defined in law than in practice. In
Thailand, the Land Code (1954) states that all mountain land is “out of bounds":
however, this is not enforced. Thousands of highland villages have been included in the
Royal Gazetie, which entsures their right to permanent settlement. However, protection
and conservation policies have increasingly restricted access to conservation forest land
(for example, no one is allowed to live in areas of watershed class 1%) although in
practice, villages have been permitted to stay in national parks, In Lao PDR also,
viilagers are, in practice, allowed to remain in newly-demarcated protected areas. In both
cases, the lack of strict enforcement of the law is due to lack of resources to implement
it, as well as "policy ascendancy”, whereby the current policy emphasis determines which
particular policy takes precedence.

Evolving policies on fertire of land and resources have been a major factor in recent land
use change, In all three countries, policies have changed in recent years to allow
individual ownership or leasing of land. In Thailand, policies focusing on social
integration and control of opiwin production, particularly during the 1970s, led o
increasing numbers of shifting cultivators obtaining Thal nationality and thus greater
chances to lease land legally, In Vietnam, the formation of cocperatives was encouraged
until 1988, when the policy on land allocation was developed {updated in 1993}, This

2 Watershed classification for Thailand (National Envitonment Board, 1985
Class: physiography

1 Prime watersheds

1A Protected forest and headwaters ares, hiph elevation and steep slopes
1B Similar to LA but cultivated or destroyed '

2 Similar to | bot landforms are less erosive

3 Upland arsas with steep slopes and less erosive landforms

4 Gently sloping lands (< 23 %)

5 Gentle slopes ta ffat (0-25%)
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decrees that land may be allocated to individuals for long-term use, and may be sold,
transferred or inherited. The maximum area that may be put under agriculture (per
family) is 2-3 hectares, on a 20-year lease. Land under forest may be allocated for one or
two rotations, or for 50 years, In Lap PDR, the pelicy on land allocation was enacted in
1993; formerly there was a traditional system of tenure whereby informal, frequently
verbal agreements were made between families or through village chiefs. The 1993 Lao
pelicy decrees that a contract regarding protection and management of forest land should
be agreed with each allottes family. There is no limit to the area of forest land that may
oe allotted, and up to 5 hectares of agricultural land may be allotted. The families have
the right to sell, transfer or inherit the land. Unlimited areas of degraded forest land may
be converted to agriculture, forestry for livestock production, or used for rotational
cultivation, provided that permanent agriculture is-not feasible. It is not clear who defines
which land is suitable for permanent agriculture.

There has been a general trend away from resettlement, towards promotion of voluntary
settlement in the same location where shifting cultivation was formerly practised. This is
enhanced and confirmed by recent land tenure policies. However, the lack of adaptation
of such policies te local variation, pressures and needs has sometimes produced the
opposite of the intended effect, to the extent that deforestation increases and conservation
and ’integration’ policies are frustrated, For example in Vietnam, there are cases of
farmers selling newly-allocated land to lowland people, then practising pieneer cultivation
in the forest. In Thailand, tenure has been granted to former shifiing cultivators in
resource-poor areas: without the necessary suppert services, some have had to return to,
or maintain, shifting cultivation systems in order to ensure subsistence needs. Thus the
combination of policies on tenure, access, forest protection and conservation, and
sedentarisation produces conflicting incentives and pressures. Furthermore, it is not clear,
either technically or legally, which areas warrant protection and reseitlement, and which
can support long-term access and individval tenure. This suggests that national
governments have poor information on the circumstances nnder which each type of land
use is appropriate. Regarding shifing cultivation, pioneer “slash and burn’ practices are
illegal or strongly discouraged throughout the region, and although rotaticnal cultivation
15 legally permitted in some cases, the conditions under which it is considered appropriate
are not elaborated in the policies and regulations. Indeed, in Vietnam {for example) there
are no regulations on the use of forested land for rotational shifting cultivation, implying
that it is not considered to be a forest management practice.

In general, there has been little conrdination between policies of different sectors,
although initiatives such as the Thai Master Plan for the Highlands - if given adequate
resources and political support over the long term - should improve cross-sectoral links.
Experience internationally shows that distinct regions - such as highlands - can- form
appropriate units within which to tackle the difficult task of policy integration, The lack
of coordination between government agencies is clearly demonstrated in the conflicts of
interest apparent in Thailand: a number of Royal Gazetted villages are situated in areas
recently declared a national park or wildlife sanctuary by the Royal Forestry Department,
such that conservation efforts, based on the assumption that the protected areas will not
include settlements, have been frustrated by the viilages® official status and right o
remain in place. In another example, a participatory project in which communal decisions
on land use management and forest conservation are made between village representatives
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and Royal Forestry Department officials, is to proceed despite its location in a class 1
watershed: this shows official recognition of settlements in conservation areas, vet the
current law wouid allow such lenience to be overturned. In Lao PDR, a single decree
encourages regeneration and development of forests, yet also offers tenure as an incentive
for converting “degraded” forest to agriculture, without defining the circumstances under
which each option may apply. There is little coordination between the Lao departments of
agricuiture and forestry at central level, even though they are part of the same ministry;
however there is more integration in the work (if not policy) at district level,

National policy processes

In Thailand, the National Security Council, chaired by the Prime Minister, is the main
body responsibie for highland development policy. Concern about socio-economic
development and social integration of the hilltribes led to the establishment of the
Department of Hilltribe Public Welfare in 1939, and later the passing of the Nationality
Act of 1965, which granted Thai citizenship to hilltribes. With the development of opium
eradication as a major objective, the Office of Narcotic Control Board (ONCB) was
international support mobilised by the UN Fund for Drug Abuse Control (UNFDAC) and
other bilateral assistance. The ONCB alse contributes to policy formulation, and was
instrumental in developing official policy relating to the highland areas. In this case,

. economic and secial development policy is implemented through projects, integrating the
work of four major ministries: education, health, agriculture and the interior. Monitoring
is carried out by each project and reported to the ONCB and NSC; various government
departments also carry out monitoring. National policy concerning forests is implemented
by the Royal Forest Department,

In Vietnam, specialists in the relevant field assist the state to put forward suitable
policies, taking into account local experience, successes and failures. However, the
approach is largely science-based, and involves little local consultation, The process of
policy formulation alse allows for comment on the draft by professionals from outside the
relevant ministry, before it is ratified by the government, and there is provision for policy
to be amended during the implementation stage, Implementation is carried out by cadres
of the provincial, district and village levels, particularly the cadres of the Commaittee on
Fixed Cultivation and Sedentarisation, which exists in most provinces.

In £ap PDR, the relevant government department drafts new policy, consults with
provincial officers, then submits the draft to the Ministry (which holds a national
consultation meeting} and the Prime Ministers’ office. Following the recent
decentralisation of the Forestry Department, there is potential for future policies to be
based on more comprehensive field information, Currently, district and provincial forest
officers must report to the central office regularly, and analysis of the information thus
provided could enable future policies to be directed more closely towards current needs.
Implementation involves work plans being drawn up at district level and edited by the
Ministry.
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Figure 3: The policy cycle in outline

Information
- scientific facts
- different opinions

on values

Monitoring/Critiquing Analysis

- standards and indicators - relative values

- assessment systems to nation/locals

- land use changes and relation - options

to policy /{ }/

Implementation Decision-making

- guidelines Policy, plan, targets
- pilot projects - 5ectors
.- regulations - provinces

- incentives

- information \\ . /

Building capacities

- national/local institutions

- new techniques and methodologies
- fraining

1. Effective policies tend to he cyclical, or iterative, so that policies are updated in light of changing
conditions. The basic cycle is illustrated above. Note that this is only a "sketch” of the major steps
- in reality, tasks are not always confined o discrete stages, byt are mere or less continUous.

- Difterent types, and different degrees, of participation - govemment, private sector, professionals,

communities, NGOs etc, - are needed for each strategy task, and for each cycle.

Figure 3 cutlines, in an idealised fashion, the kind of ‘policy cycle’ which global
experience i3 demonstrating as necessary for sustainable development, particularly in
circumstances of rapid change such as in Thailand, Lae PDR and Vietnam {Carew-Reid et
al, 1994), This indicates how policy may be develeped: to summarise briefly, information
is obtained and analysed, then used as a basis for decision-making at varicus levels.
Building capacities is necessary in order to implement decisions; monitoring the resuits of
implementation provides updated information to refine policy in light of changing needs,
Participation of interest groups, different government sectors, and different levels from
centralised to highly localised, is key to the tasks in the policy cycle.
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We can compare the policy processes of Thailand, Lao PDR and Vietnam with such a
cycle. In all three countries, but particularly in Lao PDR and Vietnam as & result of
recent economic changes, policies regarding land use have developed rapidly over recent
years. The speed at which they have developed has meant that key stages in the
development of policy have been compromised: for example, there is generally a lack of
informarion on which to base policy, such that the true pressures on, and needs of, upland
cultivators are assumed or misunderstood. There is a clear need for building capacity for
development of policy, particularly at the local level, and for developing new techniques
and methodologies for field use (assessment of physical, economic and environmentat
conditions; participation of local groups) - as well as implemenration capacity. Monitoring
the effects of policy is broadly lacking, although there is potential for this to improve,
given the increasingly decentralised structures in Lae PDR and Vietnam. Some
monitoring has taken place in Vietnam - the implementation of the fixed cultivation and
sedentarisation policy over 22 years was recently reviewed - but the mechanism for
feeding the results of such moenitoring into the policy process is not clear. Unti such
monitoring is in place, there will always be substantial time lags between changing
conditions and balanced policy responses - or alternatively policy changes will be hasty

anAd nnt honaed A adoaornds sofore add o
a0 N JESED Ul a0 Ul AT,

The instruments used to implement policies on shifting cultivation are less forceful than in
the 1970s and 1980s, when compulsory resettlement was undertaken on a large scale in
the region, and all shifting cultivation was condemned. However, in Viemam and Lao
PDR particularly, policies are aimed at direct government "command and conirol’, rather
than provision of incentives. But as the market plays an increasing role, this approach
will have to change to allow the population to be responsive to the market. In addition,
the *command and contrel® approach is difficult to implement in areas where shifting
cultivation is practised. Shifting cultivation responds to many more influences - and many
dynamic ones - than direct government plans and interventions, Implementation of
government plans is currently hampered by lack of land use management skills at lecal
and district levels - or skills which cannot match the local technical knowledge of shifting
cultivators in terms of making the best of local resources. Where institutional roles and
extension services are weak, the interpretaticn and use of laws by local government
officials may not be in line with national intentions (in Thailand for example, policy
generally recognises people’s rights, but local conservation laws may be invoked at any
time to reclaim shifting cultivation land for reforestation, and "illegal’ use of forest land
may be subject to heavy penalties).

in alt three countrics, projects based on alfernatives to shifting cuitivation have attracted
significant investment from both national governments and development assistance
agencies, In many cases these have been expensive - both financially and in terms of
technical assistance required - but pursued in the belief that shifting cultivation is the root
of perceived problems and that its replacement will make the problem go away, and in
the hope that the *'model” or ’demonstration’ will eventually be replicated at lower cost.
However, in Vietnam for example, expansion of paddy rice has been limited partly by the
need for more start-up funds.
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In Viemam, implementation of zalternatives to shifting cultivation takes various forms:

* participation and employment of villagers by forest, agriculture and indunstry
unions;
. signing of contracts between villagers and state organisations;

* allocation of land to villagers for forest planting and protecticn by state forest
enterprises, the village authority, or unions.

In addition, the state funds a number of *model’ projects in many provinces, such as the
projects on cultivation of sloping land being carried out in Bac That province.

In Lao PDR, alternatives to shifting cultivation are being promoted by the Ministry, bat
there is no information regarding how this promotion is to be implemented on a broad
scale, It is not clear whether the current (limited number of expensive) microprojects will
form the basis of the wider approach. If so, a thorough evaluation of them and their
policy implications is urgently required. However, recently there has been large-scale
decentralisation of Forestry Department staff, such that the central office has retained
onty a smatl core of staff for coordination and links with the policy process. This
decentralisation, together with the appointment of 'village foresters’, should facilitate
improvement and implementation of policy, given sufficient training of staff. Village
foresters are currently instructed to moritor shifting cultivation and to prohibit burning of
the forest. If this monitoring function is further developed to one which plans, with
villages, a locally-appropriate balance of shifting cultivation with alternatives, the results
may be very promising,

2.3 Responses to, and impacts of, these forces: how they alter the values of
shifting culitivation and its alternatives

These forces have led to a number of responses by shifting cultivators; and these
responses have had significant impacts on the ground. To paint & general picture, typical
Tesponses and irmpacts have been:

a Pressure for shifting cultivators to produce higher vields, especially of cash crops
(often new to the locality}. This, together with an inability to secure land rights,
technology and inputs to upgrade shifting cultivation systems, has led to:

b The shortening of fallow periods to less than that required to rebuild soil fertility
and to regenerate biologically and structurally diverse secondary forest cover -
leading to productivity decline

C Losy of mutrifional diversity and security, as a result of decreasing preductivity and
reduced diversity of subsistence crops in favour of cash crops

d Soil erosion and inferility, expressed as lower yields; and consequently

e Even greater pressure on shifting cultivation systems to produce higher yields.
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Hence the downwards spiral a to e staris again, and the shifting cultivator suffers
increasing poverty and environmental degradation. However, the shifting cultivator may
find & way out of this cycle by changing from rotational shifting cultivation to other
approaches - pioneer shifting culfivation, or settlement, or off-farm employment. These
¢an bring their own problems.

Either:

f A move to "pioneer” shifiing cultivation in high forest, to appropriate the land and
nutrients to be found there; and often

- The co-option of such pioneer “"shifted" cultivators by influential patrons, as a land
clearance machine to assist patrons’ land speculation.

Or:

g Government-enforced "sedentarisation”, and encouragement of settled agnicultural
and forestry systeme, resulting in diminished land rights, producty and socinl
services, and indebredness, at least for seme groups (however for other groups this
has resulted in access to citizenship and state services)

- Increasing introduction of cash crops and commercialisation of agricultural
production (in Thailand particularly)

- Greater dependence on technology and external inputs to ensure the higher
productivity which is required from intensive commercial production

- Development of irrigation schemes as a response to commercial needs

- Where these 'settled’ altematives are perceived to be unreliable, shifting
cultivation is continued in tandem to spread risk and ensure subsistence
requirements, and elements of the cycle a to e may be re-entered

h Generally greater integration into the nationa! economy; in Thailand particularly,
as increase in mobility and off-farm employment, provided citizenship has been
granted. '

The impacts of the various forces influence many aspects of a shifting cultivation systetn:
their relative importance will naturally vary according to lecal circumstances. But the
overall combined effect of the forces is that those who are still practising shifting
cultivation tend te become poorer, and environmental degradation tends to occur, The
inherent resilience of shifting cultivaton systems is stretched beyond the level at which it
can accommodate the impacts of such forces. Where the forces are weak, however,
rotational shifting cultivation can often still be sustainable.
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2.3.1 The relative values of shifting cultivation and its alternatives

The three teams’ field research led to identification of positive and negative values of
shifting cultivation. The composition of the set of values is as variable as the types of
shifting cultivation, but an overall picture may be described: in general, these values are
particularly relevant to rotational systems. The values are changing rapidly in many areas,
as a result of the impacts of the forces and responses described above.

Negative values of shifting cultivation sysiems include perceived environmental probiems
(notably deforestation, flooding, drought, for which shifting cultivation is partially held
responsible in Thailand, although there is still 2 need for rigorous examination of whether
such blame’ is justified), economic problems (reduction of forest growing stock and
sedimentation of dams) and social problems (drug production, use and tade, uncontrolled
migration, and conflicts amongst hilltribes/ethnic minorities). Many of these probiems are
associated with increasing pressures on the system, resulting in progressively
unfavourable conditions.

But numerous positive values of shifting cultivation were also identified. The techniques
of rotational shifting cultivation, practised under favourable conditions, offer many
insights for sustainable land use. They can produce multiple goods and services: services
such as biodiversity and control of forest fire which, though rarely acknowledged, may be
compromised with the introduction of unsuitable alternatives. They exploit the potential of
diverse local resources and micro-environments, and ecological processes such as forest
succession and nutrient recycling. They use few external inputs (nutrients, energy or
technology), in systems which are resilient to moderate change. The soil is rarely left
bare, and trees form an integral part of rotational systems (in areas of rotational
cultivation in the Ceniral Highlands of Vietnam, the proportion of Jand under natural
forest cover remains the highest in the country, demonstrating that shifting cultivatien
cammot be simply equated with forest loss). Shifting cultivation systems are developed for,
and through, very local circumstances, and incorporate cultural means and rules to avoid
exceeding resource limits, For example, in the Mo Nong ethnic group in Vietnam, a
traditional system of land aflocation for shifting cultivation is regulated by the elders of
the village. Shifting cultivators have evolved complex decision-making processes, capable
of dealing with multi-factor trade-offs, and trade-offs over time. Flexibility and
adaptation of techniques allow the system to respond to emerging problems and
opportunities - as long as the forces are not excessive.

These positive values ail suggest ways in which alternatives to shifting cultivation,
established under similar condiions and in similar cultural environments (i.e, more
permanent forms of agriculture and forest management) should operate. They therefore
point to systems such as agroforestry, which can exhibit similar characteristics. Indeed,
some alternatives can be introduced through the gradual adaptation of shifting cultivation
systems e.g. the creation of agroforestry from managed fallow.

An advantage of shifting cultivation over some alternatives is that, while it is now often

unprodactive, and unsustainable economicafly and environmentally speaking, it remains
potentially highly equitable. Recently-introduced alternatives (with their institutional
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conditions) appear not to offer equal opportunities, and indeed have rvesuited in the
removal of hitherto accepted rights of the poor and landless to fallow and forest land.

2.3.2 Muatrix for comparing values of different land use sysiems: measures of
sustainability, productivity and equity

The creation of a framework of these values and their relation to sustainability was
considered a priority need by all teams for the study itself and for future policy work,
There was an initial precccupation by the teams with the assessment of sustainability, in
light of questions which were emerging through the initial strategy meeting and eariy
national research work:

. How can the sustainability of different land use options be examined and
commpared?

* What common criteria exist for examining sustainability of shifting cultivation and

alternatives?

How can these criteria be measured in the field?

What are Thai, Lao and Viatnameage concepts of sustzingbility?

What are shifting cultivators’ concepts of sustainability?

What values are there, other than sustainability, which must be compared in the

field in order to examine the relative vatues of shifting cultivation?

How do the values differ between local farmers’ ideas, scientists’® ideas, and

policy-makers’ ideas?

. What components of shifting cultivation and its alternatives contribute to
sustainable development?

. Where, and under what conditions, is each type of system sustainable?

a Which forces (notably policies) make for high vatues and sustainability, and which
for low values?

The challenge of achieving sustainability may be summarised as follows: Environmental
sustainability entails an ecosystem being able to support healthy organisms, whilst
mairtaining its productivity, adaptability and capability for renewal, Social sustaingbility
reflects the relationship between development and social norms: an activity is socially
sustainable if it conforms with social norms or does not stretch them beyond the
community’s tolerance for change. Economic sustainability requires that benefits to the
society in question exceed the costs incurred, and that some form of eguivalent capital is
handed down from one generation io the next.

How these goals are articnlated locally, and what indicators are nsed to measure them,
will be very different locally. Much will depend upon the field assessment systems which
are available, as well as upon what is locally considered important. For example, the
Yietnam team used forest regeneration and soil fertility change as indicators of
environmental sustainability; retained traditional cultivation characteristics and spiritual
vaiues as indicators of secial sustainability; and food security (rice equivalent per capita}
and timber volume losses as indicators of economic sustainability.

At the teams’ final meeting in Chiang Mai, in order to bring together the identified values
of shifting cuitivation and alternative systems, and the concept of sustainability, a “values
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mattix’ was developed. The ilustrative matiix, shown in figure 4, is a framework for
bringing together information on the values of Specific land use systems including shifting
cultivation, and the conditions under which these values are expressed. The goals of land
use should be the same for all land use systems being compared. Using this matrix, each
fand use system (eg a type of shifting cultivation, permanent agriculture or forestry) may
be "valued® from very positive to very negative, or from 1 to 10, according to each
value’s standards/ measures. The values can be assessed at many levels e.g. at field,
farm, village, watershed, national and global levels. Hence the framework could be used
for villagers™ assessment of their individval land use systems, or for a national
assessment. At each level, the issoes and the possible trade-offs differ, and - becavse no
level is a "closed” system - there are links between levels. Values can also be assessed by
different actors/ sectors e.g. by agriculturalists, conservationists and loggers. Values are
affected by various conditions, such as policy, These may increase or decrease the values.
Where significant, these can be noted, as shown in the right-hand coinmn.

2.4  Assessment of policies affeeting shifting cultivation values

Assessment of, and reaction to, the "problem’ of shifting cultivation has been beset with
policy preswmptions. Policy-makers have observed epvironmental problems on the ground
(notably deforestation, flooding, drought), economic problems (reduction of forest
growing stock and sedimentation of dams) and social problems {drug production, drug use
and trade, uncontrolled migration, and ethnic conflicts amongst hilltribes/ ethnic
minorities). In the absence both of clear information on these highland development
problems, and of analysis of their association or otherwise with shifting cultivation,
policy-makers have tended to assume that shifting cultivation is central to many of these
problems.

Policy-makers have also generally failed to distinguish between the different types of
shifting cultivation, (Conversely, researchers have tended to distinguish shifting
cultivators by ethnic group, a distinction which is no longer a universal determinant of
land use, at least in Thailand}, For exampie, in Vietnam until the current exercise,
environmentally damaging pioneer systems were not normally distinguished from the
potentially benign rotational sysiems. Yet in part of the Central Highlands of Vietnam,
forest cover is high despite rotational cultivation having been practised over a long period
of time, which does not justify blanket condemnation of all shifting cultivation systems. In
Thailand, the research has shown that forest loss is correlated more strongly with the
increase in population of lowland Thais than with the presence of those practising shifting
cultivation. Furthermore, policy-makers tend to have ignored the fact that shifting
cultivation in highland development is a highly dynamic issue: a transitional problem - in
a zoge of transifon between agriculture and foresery, in a transitional period between
subsistence, exploitative land "mining" and market-sustained continuous land
nanagement. Research undertaken by this project demonstrates that significant change is
ocourring in many areas of shifing cultivation, and that increasing pressures and forces
on the system increase vulnerability to change.
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Partly as a result of the general lack of analysis, policy responses to the set of perceived
highiand problems have been inadequate:

Policies have Tacked practicality and realism. Policies have tended to be too
ambitious, given the lack of capacity to implement them, and they attempt to reach
the goal’ in an unrealistic time span. The Lao policy of the 1980s to resettle
277,000 shifting cultivators was clearly beyond the capacity of the implementers,
and, given the topographical and resource constraints, did not represent a realistic
response to the issue. And there are no regulations on the use of forested land for
slash-and-bumn cultivation in the Vietnamese laws on land and forest protection and
development, despite it remaining a widespread practice.

Policies have lacked focus. For example, until recently, the Vietnamese policies to
sedentarise shifting cultivators did not adequately distinguish between regions, '
ecological situations, social groups and specific shifting cultivation practices. In
some cases, sedentarisation policies using lard allocation as an incentive backfired
when new landowners vsed their right to sell their land and returned to pioneer
cultivation, thus actually increasing the area under shifting cultivation.

Policies have lacked popular support. Tn all countries, incentives to stop shifting
cultivation were rarely developed with people’s participation; and people have
usually only very partially taken up the alternatives. Sometimes, as in Thailand,
the reaction against alternatives has been violent. Even well-meaning efforts in
Thailand led to confrontation between neighbouring villages, largely because of
lack of outsiders’ understanding of loeal conilicts, in turn due to lack of true
participation by the community.

Policies have lacked coordination. For example, in Thailand single issues have
tended to dominate policy towards the highlands - and different issues have
dominated at different times - rather than a consistent and integrated approach.
Currently, policies designed to enhance social integration and develop the market
economy allow improved access to remote regions, whilst reforestation and
conservation policies increasingly restrict access to some of the same areas. There
are also conflicts between agricultural activities and conservation requirements:
some cash crops, especially trees, are considered to be environmentally friendly;
others (eg cabbages) are blamed for soil erosion and pollution of rivers with
pesticides.

Policies have lacked a learning and adaptive approach. The values of shifting
cultivation have been largely ignored in policy development. There is widespread
evidence in traditional shifting culfivation systems of indigenous knowledge and
communal decision-making that allow response and adaptation to emerging
problems and opportunities: yet past efforts in highland development and
conservation have largely neglected to take them into account, The policy process
needs to develop mechanisms to learn from the variety of traditional systems, as
well as to draw lessons from existing initiatives. As has been shown above, the
forces acting on upland agricultural systems produce a complex set of responses,
and these nead to be taken into account in developing new alternative systems. For
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example, commercial agriculture in upland Thailand is partly dependent on
irTigation, vet a water shortage indicates that the prioritics for water use will
become a major policy issue in the near future. It is significant that irrigation is
the reason behind the “successful’ villages in the highlands, yet there is the
prospect of the former shifting cultivaters being *blamed’ for depleting lowland
water supplies, Where commercialisation of agriculture has failed - or may in the
future fail due to limited wafer resources - farmers are left vulnerable to strict
enforcement of laws on shifting cultivation. No alternative provisions are made for
when the introduction of alternatives fails.

L Policies have lacked long-term consistency: where alternatives to shifting
cuitivation have been introduced, long term security and sustainability is not
necessarily ensured for the farmers. In Thailand, policy emphases have kept
changing - responding fo changing perceived needs and pressures, but also losing
continuity. Currently, cash crops such as temperate fruit and vegetables are
premoted as the most effective ways of increasing preductivity, yet pressure on
water resources and market competition from China is already jeopardising fong-
conservation areas may change as policy addresses the critical need for water
conservation, such that apparently assured tenure may not be guaranteed,
Participatory, multiple use schemes need to be developed to allow for both water
conservation and agriculture. In Lao PDR and Vietnam, farmers spread the risk of
adopting new practices by maintaining some shifting cultivation. Even where
conditions are thought to be favourabie for the development of ‘alternatives’, some
farmers continue pioneer cultivation,

The policy picture is not all negative, however. There are many examples of
improvements in rural welfare. In Vietham, a review of the implementation of the fixed
cuitivation and sedentarisation programme over 22 years showed that 30% of people
under the programme enjoved a 'fairly good” stable living., (However, the conditions that
particularly benefitted this 30%, and not the other 70%, were not described). In Thailand,
some ‘hilltribes’ who were formerly practising shifting cultivation are now engaged in
large-scale commercial production and are relatively wealthy. Ironically, in some cases
their wealth was amassed as a result of opium production (although profitability of
today’s cash crops is thought to compare favourably with opinm), which allowed farmers
to take risks it developing commercial agriculture, In Lao PDR, various alternatives to
shifting cultivation have been tried on a small scale, with some degree of success, But
these programmes are currently limited by the need for high financial and technical
inputs, constraining replicability on a large scale.

In general, however, there is little evidence of such policies having led to major and
region-wide improvements in rural welfare or national incomes, or in slowing forest
degradation and other environmental problems. As such, these policies are unlikely to
have contributed 1o sustainable development. The policy process may well be in need of
improvement. '

Neither is there evidence of comprehensive monitoring of policies. In Thailand, there is
currently no definitive data on the impaet of highland agriculture on the environment
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{such as the effects on erosion and sedimentation, or pesticide pollution of streams), But
there is some direct measurement of Iand use eg the ONCB regularly monitors the atea
under opium cultivation, Economic and social development policy in the highlands 1s
implemenied on the basis of individual projects, each with its own monitoring system,
which reports to the ONCB and Naticnal Security Council. In Vietnam and Lao PDR,
there is increasing dialogue at provincial and national levels, but no monitoring of the
impact of policies as such.
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3. CONCLUSIONS AND RECOMMENDATIONS

The individual conclusions and recommendations specific to Lao PDR, Thailand and
Vietnam are given in the individual country reports. Here, we address the common issues
and policy recommendations that apply to all countries. The conclusions and
recommendations of this overview report should also be considered in the national policy
debates following this study.

Shifting cultivation is in rapid transition in ail three countries, and it will never remain
the same. In many areas, which are subject to increasing demands from local people,
higher population pressure, special demands for protecting irreplaceable national
environmental assets, and where shifting cuitivation can be shown to have led to severe
environmental degradation, it should be replaced by more settled systems. The more
sustainable of these alternatives will exhibit values similar to shifting cultivation, e.g.
multiple products and services, low external inputs. Where all the positive values of
shifting cultivation cannot be replaced, consideration should be given to mixed permanent/
shifting svstems. In anv cage, the gradual transformation from shifting to permanent
cultivaton is preferable to sudden 'sedentarisation’. In a few areas, remote from the
mainstream economy and with few competing claims on land, shifting cultivation should
continue to evolve as a legitimate land management system. The future will continue to
bring further changes, and policy must be able fo anticipate these.

In Thailand, the indications are that shifting cultivation will become increasingly rare.
Where present, it will more usually become an adjunct to permanent agriculture, officially
tolerated for its rele in farm risk reduction and for the maintenance of cultural/landscape
diversity. In most areas, however, there will probably be official disincentives to shifting
cultivation, as the security of water supplies in particular is becoming of increasing
national importance; and here the issue will be how to compensate local people for the
trade-off of shifting cultivation in favour of water. As in the highland societies of other
economically relatively developed countries, the highlands of Thailand may become
depopulated of younger people, and become resources for tourism, conservation, water
supplies, forestry, fruit and livestock production - with the latter three acting as family
savings in an otherwise urban-dominated housechold economy.

In Lea PDR, shifiing cultivation will remain central te the livelihoods of most people.
There will, however, be a great opportunity to build productive and sustainable land use
systems upen the principles and lessons of shifting cultivation, and to avoid the mistakes
of imposed permanent agricuiture and forestry.

The situation in Viermam is different again, although it is fast-changing to resemble that of
Thaitand. Indeed, Vietnam is likely to follow similar highland development paths to
Thailand, provided markets and commercial agriculture and forestry can develop in order
to bring out highland comparative advantages and encourage investment in land
manapement (as opposed only to land clearing at present). However, shifting caltivation
will continue to be of at least secondary importance to many rural Vietnamese for many
years to come; and a major issue will be to zone those areas where it should not be
discouraged.
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It is this national and sub-national policy level which is particularly addressed by the
current overview report. '

3.1  The policy process

What is becoming clear is that field interventions aiming at improving sustainzbility have
only really addressed the farm to village levels (e.g. soil inputs and erosion control to
ensure field ecological sustainabiiity, and local infrastructure to ensure village economic
sustainability). Most development projects continue to emphasise these factors.

In conttast, the critical policy-relevant issues now appear to concern the sustainability of
overail highland land use and seftlement patterns at the national level:

e the poverty, environmental degradation and sociaf disiocation suffered in the
highlands relative to the rest of the country (exacerbated by a range of forces,
including many from outside the highlands)

. the negative impacts on the nation as @ whole of shifting cultivation and other land

uses necessary to sustain Jocal livelihoods in the highlands (e.g. downstream water
supply problems, pesticide poliution of streams, diminished timber reserves and
reduced biodiversity)

. the negative impacts on highland people of the land uses, such as forest
conservation and dams etc., necessary to produce national goods and services (e.g.
restricted access to and)

. the need for a ‘holistic’ approach to land nse research, which takes into account
economic, social and environmental processes: such an approach needs to be
flexible and adaptive and should recognise the dynamic nature of mountain
agroecosystems

- the need to resolve conflicts of interest between different sectors of the population,
and between different policy sectors {e.g. local versus national claims to limited
water resources and their respective costs and benefits)

L the need to consider possibilities of providing "compensation” - notably off-farm
employment - that avoid the need for some land-based trade-offs, and hence avoid
possible environmental degradation

* the need to develop and maintain highland compararive advantage (g.g. for
temperate fruits and vegetables, forestry and tourism) in the face of international
competition, and in a way where both local people and the nation save costs, and
benefit equally

. the need for local incenrives to invest in sustainable land use management - as
opposed to the present, where (given current prices, yields and market access) it is
profitable to exploit forest lands but not profitabie to invest in their sustained
management

. the need for incentives for the (re-)huilding of community management approaches

. the need to address the lack of legal basis for lund ownership.

These issues together constitute an agenda for developing a highland sustainable
development strategy. Many are already being taken up. In Lao PDR and Vietnam, the
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invelvement of the teams in ongoing policy dialogue has helped to frame more realistic
and focused policy towards shifting cultivation (the 1993 Decree on Highland
Socioeconomic Development in Vietnam, and the November 1993 Decree on the
Management and Use of Forests and Forest Land in Lao PDR). In addition, in all three
countries, these issues are being presented at seminars attended by senior policy-makers.
In Thailand, for example, results of the study have been made available to those planning
a master plan for highland development, and to ongoing discussions en drug control in the
highlands.

It is therefore clear that effective policy for shifting cultivation must be formulated in the
context of broader highland development and environmental concerns. This will entail
three fundamental approaches to the sustainable development of the highlands being
introduced to the current piecemeal attempts to deal with these issues:

A A step-by-step approach to change should be adopted, allowing the policy process
to monitor and incorporate lessons of each step into the following stage of policy
development and implementation. The following steps (B and C) are necessary but
ambitions: they cannot he intraduced avernight, The pltimate goal is for different
national policy cycles concerning shifting cultivation and its aliernatives for
highland development to be focused on sustainable development, and to become
increasingly better integrated. 1t is acknowledged that it would not be necessary

for them to be integrated in one attempt; it will and should take time.

B The economic, social, cultural and environmental values of different types of
shifting cultivation and its alternatives must be distingnished, both by different
actors (e.g. local people/ national authorities) and by different Ievels (e.g, farm/
watershed/ national/ glebal). This should occur throughout the policy cycle, and
not just in the "information assembly’ stage as tends to happen at present {if at
all). The 'values matrix’ given in figure 4 shows how there are multiple feedback
loops from conditions (many of which are determined or affected by policy) to the
values themselves, This matrix could be considered by planning and monitoring
bodies, and adapted for Jocal use.

C A coordinaied, participatory and multidisciplinary approach, are needed
throughout the policy cycle, requiring action in all segments of the cycle, by
relevant actors. In effect, several cycles need to come together - TFAP/FSMP,
ministry planning, corporate planning, project cycle planning, etc. During the final
meeting in Chiang Mai, participants constructed a matrix bringing fogether
recommendations for each stage of the policy cycle {figure 5). For each set of
recommended actions, certain ’actors’ were suggested. The list of actors is still
tentative and incomplete, and requires refining at national level, None the less, it
illustrates the degree of participation required. This matrix should be examined,
reduced and expanded where necessary, in the subsequent national policy debates.

A, B and C will ensure that the informatien is available, and the interested actors are

brought together, to seek integration of land use values where possible, and trade-offs
between them where necessary. This should ensure sustainabie hiphland development, and
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a limited but appropriate role for shifting cultivation within it, However, to make these
changes suggested at A, B and C will take considerable commitment at policy level.

3.2 Information and analysis

Within each country, there is great variation in shifting cultivation. More detailed local
studies need to be made in order to generate information about the values of specific
shifting cultivation systems and their alternatives.

In part, the need is for effective “fools” to assess productivity and sustainability of
specific land use systems in the field across the whole land use spectrum from virgin
forest, to managed forest, to shifting cultivation, to permanent apriculture, (Productivity
will be relatively easier to assess in the field than sustainability), The tools are needed o
assess which land use types in this spectrum best meet specific local reguirements.

The agroecosystem analysis approach is one such tool, which helps to show the links
between values, forces, impacts and alternative land unses. It has been adopted in all
countries but is not yet routine in Lac PDR and Vietnam. Participatory Inquiry technigues
shouid be introduced in order to obtain more detailed assessments of local situations,
including local perception of values, epportunities and problems (box 1). Both
agroecosystems analysis and participatory inquiry should be considered by forestry,
agriculture, land use and highland development authorities.

3.3  Decision-making at different levels

National policy guideiines, and land use planning guidelines are needed for helping.
decision-makers address the emerging land use pattern in the highiands, and ensuring its
sustainability. These would be based on the following conclusions of the current study,
but also deal with the specific case at hand. The guidelines would show what sort of
detailed information is required to judge each type of case.

L The studies have shown that, in all countries, there dre circumstances where
rotational shifitng cultivation remains appropriate. This is where its value to local
people - in terms of its productiviry, sustainability and equity - is at least as hipgh
as alternative forms of land use; and, in addition, where broader {national)
demands for alternative land uses are low. In these areas, population pressure
tends to be low, markets and infrastructure are weakly developed and therefore
subsistence production has a high priority, soils are relatively good, and there are
few competing demands for the land for timber, watershed protection, etc.

» However, there are increasing incidences where shifting cultivation is not
appropriate, providing lower net values than its alternatives - beth for the local
people concerned and for the nation as 2 whole. Productivity and sustainability
have been rapidly reduced by population pressure and reduced fallowing periods:
the local people suffer food insecurity; the land becomes increasingly infertile; and
the enterprise costs (labour costs in particular) of shifting culfivation become
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Bax 1: Participatory Inquiry

In recent years, there has been a blossoming of participatory approaches for research, extension,
planning and monitoring. Some focus more on problem diagnosis. Others are more oriented 1o
commumity empowerment. Some concentraie more on facilitating on-farm or tarmer-led research.
Others are approaches designed to get professionals in the ficld listening to farmers. Some have
been developed in the health context; some for watershed development; and some for food
security assessment. Some have been developed in government extension institutions and others
in NGOs. This diversity of names, applications and "owners” is a sign of strength. It implies
that each variant is to some extent dependent on location-specific contexts and problems.

These new approaches and methods imply shifts of initiative, responsibility and action downwards
in hierarchies, and especially to farmers and rural people themselves. Earlier investigations,
where researchers collected data and took it away for processing, are superseded by investigation
and analysis more by Jocal people, who share their knowledge and insights with outsiders.
Methods such as participatory mapping, analysis of aerial photographs, mairix scoring and
ranking, flow and linkage diagramming, seasonal analysis, and trend diagramming are not just
means for farmers to inform outsiders, but methods for farmers” own analysis.

Even though there is great difference between these approaches, a series of common principles
underpin most of them:

B A4 Defined Methodology and Systematic Learning Process - in each case this focuses on
cumunfative learning,

®  Multiple Peripectives - the objective is to seck diversity, rather than characterise complexity
in terims of averags values.

B Group Ingquiry Process - this implies three types of mix, pamely multidisciplinary;
multisectoral; and mixes of outsiders (professionals) and insiders (local people).

M Conrext-Specific - the methodology is flexible enough to be adapted and changed to suit each
new set of conditions and actors.

B Faciliteting Experts - the 1ole of the "expert” is best thought of as helping the people in their
situation catry out their own study.

B Leading to Action - the inguiry process leads to debate about change, and debate changes the
perceptions of the actors and their readiness to contemplate action, Action is agreed, and
implementable changes will therefore represent an accommeoedation between the different
conflicting views.

Participatory inguity is the methodoilogy that overarches these approaches and their methods. In
the project context, inquiry occurs during appraisal, planning, implemantation, monitoring and
evaluation. It is also used in the context of reséarch, extension and education. Participatory
inquiry can be defined in the following way:

Participatory Inquiry is a structured methodology based on principles of multiple perspectives,

group inquiry, convext specificity and flexibility that uses systematic methods to bring about
changes in problem situations rthat the people In that sifuation yee as improvements,
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Together, the techniques of "Participatory Inguiry” cover:

1. Group and Team Dynamics and Methods 3. Interviewing and Dialogue

Team contracts Semi-Structured Interviewing

Team reviews and discussions Direct Observation

Interview checklists Focus Groups

Rapid report writing Key Informants

Energisers ' Ethnohistories and Biographies

Role Reversals/Work-Sharing Local Stories, Portraits and Case Studies

Villager and Shared Presentations
Process Notes amd Personal Dharies

2, Sampling Methods 4. Visuglisation and Diagrammin h
Transect Walks Mapping and Modelling

Wealth Ranking and Well-Being Analysis Mobility Maps

Social Maps Seasonal Calendars

Interview Maps Daily Routines and Activity Profiles

Historical Profiles

Trend Analyses and Time Lines
Matrix Scoring

Preference or Pairwise Ranking
Venn Diagrams

Network Diagrams

Flow Diagrams

Pie Lxagrams

unsustainable. In addition, there appear to be relatively high disturbances to the
waiershed and social dislocation {although each instance needs to be looked at
carefully before upstream-downstream causal links can be concluded).

® Moreover, it appears that inappropriate policies have both degraded shifting
cultivation values still further for local people, and have increased the negative
impacts of shifting cultivation on other peeple --or have at least hastened the process.

Where it is clear that shifting cultivation is not productive and sustainable both for local
people and for the nation, thern the selection of alternatives may be appropriate. The
questions are then principally:

® how (o introduce sustainable new systems to replace shifting cultivation, where its
values are not unique; or

* how 1o add to shifting cultivation systems where some of their values cannot be
replaced, but on their own are inadequate,
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Hence policies for national needs for watershed and biodiversity conservation, or
narcetics control, ete., will not only have to become based on better information about
the specific case in hand, but also deal more explicitly with the trade-offs with other
sectoral and local needs. That is, the various options for land (wildlife vs. water vs.
export crop, etc.) have to be assessed, integrated where possible, and traded-off where
integration is not possible. Trade-cffs between the interest groups (the nation, the
province, local ieaders, households and marginalised groups) also need to be more
explicit. Compensation should be made where necessary, based on values lost. This calls
for a more coordinated, participatory process of highland development, .

The general trend is that highlands will be needed for forestry, water, biodiversity and
tourism, i.e. national purposes that cannct be provided elsewhere in the country, But
activities such as food production generally have a comparative advantage in the
lowlands, indicating that the compensation made available to highlanders should include
non-land based opportunities.

3.4 vilding eanacities

The needs include grearer participation by local people, to add local values to a policy
perspective which has been overly-scientific on the one hand and apparently anti-ethnic on
the other; and to generate local community management systems to sustain the soctal
benefits of land use. This requires policy and institutional change to allow more integrated
approaches at Jocal and national levels. It will necessitate the training of extension staff at
the district and local level, and training of provincial staff responsible for implementing
policy. The development of maonitoring capacity (both training of staff and design of
mechanisms) is important, such that monitoring becomes an automatic part of all pilot
projects and models, as well as policy initiatives. The development of guidefines should
assist in the application of policies: for example on land ailocation, guidelines on selection
of areas and appropriate land uses are required. Finally, the task should not be seen as
entirely a governmental one: the strengthening of local non-governmental institutions,
which can undertake some of the tasks currently carried out by government services, is
required to give a mixed support structure to highland villages. The teams have zlso
learned that the institutional separation of agricultural and forest concerns has not helped
to address shifting cultivation, which spans the concemns.

3.5 Implementing policy

The traditional method of implementing policy through government *command and

. control” is not always successful in current economic and social conditions. Policy
objectives have not been achieved easily, if at all, Policy implementation through the
provision of incentives and local empowerment is necessary, entailing the strengthening of
participatory approaches, the development of community management of resources, and
incorporation of local and traditional laws and rights into the policy. Local institutions can
enhance the involvement of local people in implementation,
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3.6 Monitoring

Monitering of policy was found to be greatly lacking, yet it is a vital element in the
refinement and development of policy under rapidly-changing conditions. It enables
lessons to be learnt - both successes and failures - from past and current initiatives.
Review and monitoring of all models and pilot projects, as well as the overall effects of
policy initiatives, will provide a rapid feedback to the “information and analysis® stage of
the policy cycle, '

3.7 Future résearch
The following topics can be identified for future research:

® An accurate assessment is required of the relative contriburion which shifting
cultivation makes to deforestation: there is a need for research into the correlations
between the various types of shifiing cultivation, other forest uses, and forest loss and
environmental degradation, This is critically lacking, particularly on the nature of
upstream-downstream links and respective impacts, about which opinien is divided.

# Further investigation into the forces’ acting on shifting cultivation and the extent to
which coping strategies and responses of farmers are viable {eg. the effects of rapid
population increase in Chiang Mai province in Thailand; and the impacts of
movement of lowlanders to uplands in Vietnam),

® An assessment of those elements of shifting cultivarion systems which have enabled
successfid adapration 1O recent pressures.

e Further investigation into the lessons qf communal management of forest resources eg,
the conditions under which sustained vield of minor forest products might be
preduced.,

® There are many focal lessons of highland development projecrs which can be drawn
out, monitored and incorporated into the planning of future projects.

# There i3 a need to develop technological innovations which take into account the hige
range in environmental conditions within even small areas in the highlands; local
microenvironments are important, and are often most successfully exploiied by
shifting cultivation. '

® There is a need to examine sysiems that might offer viable aliernatives to shifting
cultivation eg. those that combine managed rotational cuitivation with permanent
agriculture.

® [ntegrated sustainability assessment frameworks should be developed, using the local
Jessons and experience from projects, as well as study of traditional land use systems.
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® Each team concluded that the long history of shifting cultivation in many different hiil
environments has resulted in a large body of traditional knowledge - which should be
expiored empirically, and tapped where appropriate for highiand development in
general, before it "dies out" with shifting cultivation,

® A regional perspective will be required for any future development, taling into

account impacts of upland land use on downstream areas and neighbouring countries,
developing trade links, illegal itnmigration across borders, etc.
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ANNEX II; Country summary description: THAILAND

COUNTRY BASIC STATISTICS:

population (1989) = 55.6 million; population growth rate (1987-2000) = 1.5%;
population per km® (1989) = 108.6; land area = 511,770km?; main economic activities
agriculture (17% GDP); indostry (35%); services (48%);GDP per caput(1987) = US3$850

COUNTRY FOREST STATISTICS:

forest area: natural forest 127,350 km?, plantations 7,560 km® (1990); land under forest
(1990) = 26.4%; rate of deforestation of natural foresis = 3.3% per annum (1981- 199{]],
rate of plantation = 8.5% per annum (1981-1990)

MATIN AREAS WHERE SHIFTING CULTIVATION IS PRACTISED:

shifting culfivation is practised mainly in Chiang Mai, Mae Hong Sen and Tak provinces
in northwestern Thailand, and to a lesser extent in neighbouring provinces such as Chiang
Rai and Lamphun. Many farmers practising shifting cultivation live in areas designated
for conservation; some other live in areas designed for economic development. There is
litfle evidence that legal rights to land will be granted to villagers in the mountains.

EXTENT OF SHIFTING CULTIVATION:
about 5 million hectares, or half of the upper Northern Region. This represents almost
10% of the total land area.

MAIN SHIFTING CULTIVATION SYSTEM TYPES:

Virtually all rotational cultivation, but of a degraded form, commonly with very short
fallows of only 1 to 2 years, Main crops: upland rice, maize and opium, with up to 30
intercrops {eg chillies, sesame} in one field.

MAIN PRACTITIONERS OF SHIFTING CULTIVATION:

around 1 million people are estimated (1994) to be pra-::tising some form of shifting
cultivation, but few are entirely dependent on it. The ma_]or ethnic groups practising it are
Karen, Hmong, Lahu, Akha, Lisu and Yao.

GOVERNMENT INSTITUTIONS RESPONSIBLE FOR SHIFTING
CULTIVATION:
Office of the Prime Minister:
Office of Narcotic Control Board - established as an impiementing agency with
funding from UN Fund for Drug Abuse Control and other bilateral assistance;,
coordinates with the UN on the funding and management of development projects;
mstrumental in developing official policy in the highland areas;
Office of the National Primary Education Commission
National Security Council - responsible for national security issues, from issuance of
citizenship to law enforcement on opium; the major body responsnhle for hiphland
development policy;
National Environment Board - responsible for watershed classification;
Ministry of Education:
Departmeant of Non-formal Education
Department of General Education
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Ministry of the Interior
Department of Public Welfare - coordinates all services to the highland popuiation
and collaborates it assisted projects; but the Ministry is also empowered through the
Land Act to declare that ail land under shifting cultivation is iflegal and the Royal
Forestry Department is entitled to take land away from farmers at any time;
Department of Local Administration - responsible for censuses, issuance of
citizenship and official recognition of villages;
Border Patrol Police - provide education and are responsible for law enforcement;
Ministry of Agrienlture and Cooperatives
Royal Forestry Department - responsible for national policy concerning forests,
including afforestation, conservation; land use control; the Forest Act sets penaities
for damage done to forests;
Department of Agricultural Extension - extension of agricultural technology;
Department of Land Development - responsible for land development, land
evaluation, soil/ water conservation research:
Ministry of Defence
-Joint Gperation Centre Supreme Command and Third Army - responsible for
security matiers and destruction of farmers’ anium cron,

SUMMARY OF DYNAMICS, POLICIES AND PROBLEMS OF SHIFTING
CULTIVATION:

In Thailand, in areas where highland population density is relatively high, the extensive
development of a road network and of a large, thriving internal market has allowed
shifting cultivators to respond positively to lively market signals encouraging fruit and
vegetable production. Many groups have become integrated into the mainstream economy,
spostaneously changing from shifting to settled cultivation systems in order to take
advantage of the greater food and income security offered by alternatives, but also taking
advantage of state benefits and working for wages. The financial rewards have been
adequate to compensate for some of the social goods and services lost when shifting
cultivation was ceased. A wide range of highland development projects has begun to
generate much information about the technical issues of settled highland land use. As a
result, "pure” rotational shifting cultivation is now comparatively rare, being confined to
more isclated regions of relatively low population density, with fewer competing demands
for land, and little potential for market-oriented production (principally the Karen regions
near the Myanmar border). However, there are numerous areas where shifting cultivation
is carried on as a socially significant (although usnally financially marginal) activity
alongside settled systems.

The indications are that shifting cultivation will become increasingly rare in Thailand.
Where present, it will more usuafly become an adjunct to permanent agriculture, officially
tolerated for its rele in farm risk reduction and for the maintenance of cultural/landscape
diversity. In most areas, however, there wiil be official disincentives to shifting
cultivation, as the security of water supplies in particular is becoming of increasing
natienal importance; and here the issue will be how to compensate local people for the
trade-off of shifting cultivation in favour of water. As in the highland societies of other
economically relatively developed countries, the highlands of Thailand may become
relatively depopulated of younger people, and become resources for tourism,
conservation, water supplies, forestry, fruit and livestock production - with the latter three
acting as family savings in an otherwise urban-dominated household economy.
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ANNEX OI: Country summary deseription; LAO PDR

COUNTRY BASIC STATISTICS:

popuiation {1992y = 4.36 million; population growth rate (1987 - 2000) = 2.6%;
popuiation: per km? = 16.%; land area = 230,800 km?; main economic activities:
agriculture (63% GDP), forestry (10-15% GDP)Y;, GNP per caput {(1989) = US$170

COUNTRY FOREST STATISTICS: .

forest area; natural forest = 131,730 km?® {1990); plantation = 60 km? (1990)

land under forest (1990) = 57.1%; rate of deforestation of natural forests = 0.9% per
annum (1981-1990); rate of plantation = 4,1% per annum (1981-199(}

MAIN AREAS WHERE SHIFTING CULTIVATION IS PRACTISED:

shifting cultivation is practised throughout Lac PDR, but particularly in the northern
provinces, and in the south eastern province of Xekong. Most of the land is mountainous.
Until 1993, all upland was subject to traditicnal tenure systems, but a system of land
allocation is currently being implemented

EXTENT OF SHIFTING CULTIVATION:
the current extent of shifting culfivation is not known, aithough it is thought to extend
thronghout the mountainous areas (which constitute most of the country}

MAIN SHIFTING CULTIVATION SYSTEM TYPES:

there is little current data but it is thought that pioneer cullivation is practised mainly on
the vpper slopes and rotational cultivation on the mid-slopes. Main crops: upland rice,
maize

MAIN PRACTITIONERS OF SHIFTING CULTIVATION:

shifting cultivation is the main activity of 90% of the population. Whilst there are 68
¢thnic groups in Lao PDR, they are commonly categorised into three altitudinal belts,
Those living on upper slopes are thought to practise mainly pioneer cultivation; those
living at mid-altitudes are thought to practise retational cultivation; and those on lower
slopes and in valleys commonly practise settled agriculture, but are increasingly moving
upslope and starting shifting cultivation.

GOYERNMENT INSTITUTIONS RESPONSIBLE FOR SHIFTING

CULTIVATION: '

The Council of the Prime Minister

Ministry of Agricufiure and Forestry:

Department of Forestry - is responsible for implementing

Shifting cultivation stabilisation programme - responsible for implementing
Decree 169 on the management and use of forests and forest land {1993}
Training programme
Inventory programme
Conservation programme
Proteciion and management programme _
Land and forest distribution committee - responsible for allocating land
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Department of Agriculture
Department of Planning and Cooperation
Department of Livestock
Department of Trrigation
Upland Agriculture Development Project

Other relevant legislation includes:
- Decree 99 on land allocation
- Land law (1991)

SUMMARY OF DYNAMICS, POLICIES AND PROBLEMS OF SHIFTING
CULTIVATION:

The population density in Lao PDR is much lower than in the neighbouring countries; and
the road network, market infrastructure and extension systems are very weakly developed.,
These factors, together with the policy of the past few years to ensure each province is
self-sufficient in rice preduction, have ensured that shifting cultivation remains the
predominant way of life of nearly 60 per cent of the Lag population. This is in spite of
policies to encourage settled agriculture and forestry in place of shifting cultivation. Here,
shifting cultivation will remain central to the livelihoods of most people; indeed, there is
no feasible alternative for the majority of people. There will be a great opportunity in Lao
PDR to build productive and sustainable land use systems upon the principles and lessons
of shifting cultivation, and to avoid the mistakes of imposed permanent agriculture and
forestry.
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ANNEX IV: Country summary description: VIETNAM

COUNTRY BASIC STATISTICS:

population (1991) = 67.7 million; population growth rate (1987-20000) = 2.4%; -
population growth rate in mountainous regions = 3 t0 3.5%; popaulation per km? =
205.3; land area = 325,360 km?*; main economic activities (as % GDP); GDP per caput
(1992) = US$ 416; GDP growth rate = 7.2% per annum over 1991-1993

COUNTRY FOREST STATISTICS:

forest area: natural forest = 86,309 km?; plantation = 5,533 km* (1993); unforested
*forest land” = 114,204 lan®. Forest area categorised as: protection forests = 28,000
km?, special use forests = 7,000 km?, production forests = 58,000 k. forest cover =
27. 7% (1993); rate of deforestation of natural forests = 1.5% per annum (1981-1950);
rate ¢f plantation == 4.1% per annum (1981-1990)

MAIN AREAS WHERE SHIFTING CULTIVATION IS PRACTISED:

shifting cultivation is practised in mountainous regions throughout Vieinam, but
particularly at the highest altitudes in the north west and in the central highlands. The
principle provinces in which it practised by different ethnic minority groups are: (Hmeng
groupy Ha Giang, Tuyen Quang, Lao Cai, Yen Bai, Lai Chau, Hoa Binh, Cao Bang,
Lang Son; (Gia Ral, Ba Na, Ede groups) Dac Lac, Gia Lai, Kon Twmn; (Thai gronp) Lai
Chau, Son Lam, Thanh Hoa, Hoa Binh, A system of land allocation is currently being
implemented,

EXTENT OF SHIFTING CULTIVATION:
about 3.5 million ha (1989}, in 33 provinces. The greatest concentrations of people
practising shifting cultivation are in the north and in the central highlands.

MAIN SHIFTING CULTIVATION SYSTEM TYPES:

Pioneer cultivation is increasingly the predominant system, although rotational cultivation
was traditionally practised by the majority of ethnic groups. The fallow period under
rotational cultivatien is now much shortened, and In many places is arcund 4 to 5 years;
in others it is 8 - 10 years. Main crops: hill rice, maize, cassava.

MAIN PRACTITIONERS OF SHIFTING CULTIVATION:

Almost 3 miilion people are estimated to practise shifting cultivation, comprising 50 ont
of 54 ethnic groups, particularly the Hmong Dao, Bana, Ede and Giarai. The total ethnic
minority population is estimated to be 9 million.

GOVERNMENT INSTTTUTIONS RESPONSIBLE FOR SHIFTING

CULTIVATION:

Council of Ministers:
Committee on Ethnic Minorities and Mountainous Regions: this includes the
Committee on fixed cultivation and sedenfarisation which is responsible for
implementing the Policy on fixed cultivation and sedentarisation (1968)
Ministry of Agriculture and Food Industries



Ministry of Forestry: responsible for implementing legislation on Aflocation of
forest land (1993), and also has some respensibility for implementing the policy of
fixed enltivation and sedentarisation

Ministry of Aquatic Products; responsible for use of water bodies, especially for
fish rearing

Ministry of Science, Technology and Environment: Department of Technology
Development is responsible for proposing and funding projects for the application of
technical advances in socio-economic development in mouatainous regions, especially
conceming land use

The Central Committee on Economics is responsible for the fermulation of
economic development strategies in general and for mountzinons regions in particuiar
General Department of Land Management and Cadastre: responsible for allocation
of land, forests and agricultural land in the uplands (in principle)

Provineial and district forestry or agricalture-forestry departments are responsibie for
implementing fixed cultivation and sedentarisation policies at the local level. Other
relevant Jegislation includes:

- Land Law {1997%), which affirmg the right to long term and stahle land use, the right
to transfer land, and the right of land vsers to berefit from the results of their
investment on their allocated land;

- Law on forest development and protection (1991) establishes which forests are State
owned, and which are available for allocation to individuals; it also provides for
categorisation of forest by utilisation type

- Agricultural and forest extension policy

- Decree on highland socioeconomic development.

SUMMARY OF DYNAMICS, POLICIES AND PROBLEMS OF SHIFTING
CULTIVATION:

The situation in Vietnam is fast-changing, and may come to resemble that of Thailand.
Many regions have similar environmental conditions as Lac PDR, but the population
density is much higher. Fifty out of the 54 ethnic groups still practise shifting cultivation,
even where seftled agriculture has been introduced. Population pressure, and the
government policy to encourage settled communities, have led to many examples of state-
aided sedentarisation, together with some movement of people into less populated areas.
The rapid development of the market systera has the potential to encourage this further.
Yet, in many areas at present, market signals lead only to an incentive to clear land, but
not to manage it once cleared - encouraging a wholesale return to "pioneer” shifting
culfivation,

Vietnam is likely to follow similar highland development paths to Thailand, provided
markets and commercial agriculture and forestry can develop in order to bring out
highland comparative advantages and encourage investment in land management {as
opposed only to Jand clearing at present). However, shifting cultivation will continue to
be of at least secondary importance to many rural Vietnamese for many years to come;
and a major issue will be to zone those areas where it should not be discouraged.
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ITEIYs Forestry and Land Use Programme

The Programme addresses needs for productivity, sustainability and equity in forestry
and land use. Its research and capacity-strengthening work focuses at the national
level in developing countries. It involves:

+ policy pll'uc&ses: supporting participation of multiple interests in policy analysis,

"+ sustainability assessment of forest management and use _

» capacity development of governments, NGOs and communities for sustainable
forest management

+ the development and monitoring of incentives for sustainable forest manage-
ment

[nternational Institote for
Euviroement and Development
3 Endsleigh Strest

London WCIH 0DD, UE

Tel: {44 171} 388 2117

Fax: (+dd 171) 338 2826

Email: ii=dforestcy@gn.ape.org
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