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Abstract Land-based emissions of carbon dioxide derive from the interface of forest and
agriculture. Emission estimates require harmonization across forest and non-forest data sources.
Furthermore, emission reduction requires understanding of the linked causes and policy levers
between agriculture and forestry. The institutional forestry traditions dominated the emergence of
the discourse on Reducing Emissions from Deforestation and forest Degradation (REDD+)
while more holistic perspectives on land-based emissions, including agriculture, found a home in
international recognition for Nationally Appropriate Mitigation Actions (NAMAs). We tested
the hypothesis that, at least for Indonesia, the NAMA framework provides opportunities to
resolve issues that REDD+ alone cannot address.We reviewed progress on five major challenges
identified in 2007 by the Indonesian Forest Climate Alliance: 1) scope and ‘forest’ definition; 2)
ownership and tenurial rights; 3) multiplicity and interconnectedness of drivers; 4) peatland
issues across forest and non-forest land categories; and 5) fairness and efficiency of benefit-
distribution mechanisms across conservation, degradation and restoration phases of tree-cover
transition. Results indicate that the two policy instruments developed in parallel with competition
rather than synergy. Three of the REDD+ challenges can be resolved by treating REDD+ as a
subset of the NAMA and national emission reduction plans for Indonesia. We conclude that two
issues, rights and benefit distribution, remain a major challenge, and require progress on a
motivational pyramid of policy and polycentric governance. National interest in retaining global
palm oil exports gained priority over expectations of REDD forest rents. Genuine concerns over
climate change motivate a small but influential part of the ongoing debate.
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1 Introduction

Carbon emissions from tropical deforestation and degradation, including the draining and
burning of peat swamps in Southeast Asia average 1.4 (±0.5) Pg yr−1 (Houghton 2012),
while global net anthropogenic emissions now exceed 10 Pg yr−1 (Peters et al. 2012).
Emissions related to land use in Southeast Asia thus are some 14 % of the global total
and warrant attention. Indonesia is responsible for a large share of the Southeast Asian total
and is a key country for achieving emission reduction from land use. There may also be more
specific arguments to address the intersection of air pollutants and greenhouse gasses that
relate to biomass burning and land-cover change (Unger 2012).

The motivation to reduce emissions might ultimately derive from the United Nations
Framework Convention on Climate Change (UN FCCC), which nearly all nations have ratified,
but specific (proximate) policy instruments and funding streams have been created (but are not
yet fully functional) to support achievement of the UN FCCC’s ultimate objective. The sticks of
law enforcement, carrots of funding streams, and sermons reinforcing motivation need to align
in effective policy triads (Bemelmans-Videc et al. 1998). Two policy instruments started as
parallel elements of the Bali Roadmap agreed at the UN FCCC Conference of Parties in 2007:
efforts to Reduce Emissions from Deforestation and (forest) Degradation (REDD+) and the
articulation of Nationally Appropriate Mitigation Actions (NAMAs). While the scope of
REDD+ has been gradually broadened (Olander et al. 2012), the two have been largely treated
as independent or even competing approaches. REDD+ and NAMA have had separate
international negotiation platforms, separate communities of practitioners, policymakers and
researchers trying to push the envelope, with little cross-referencing (Luttrell et al. 2012;
Murdiyarso et al. 2012; Mulyani and Jepson 2013).

According to the Scholar.Google database accessed on 2 November 2012, the probability
that references including the term REDD or REDD+ also included the termNAMAwas 12.9 %
and 2.9 %, respectively, while the probabilities that the much smaller body of literature that
mentions NAMA also included the term REDD or REDD+ was 53.2 % and 50.9 %, respec-
tively. While we can only guess at the reasons for this differential and selective reference to the
two sibling policy instruments, the two concepts represent different pathways to link the
common goal of global emission reduction mandated by the UN FCCC from its start at the
United Nations Conference on Environment and Development in 1992 through to operational
mechanisms that are institutionalized, mainstreamed and internalized. The emphasis on nation-
ally appropriate in NAMA suggest a different positioning in the sovereignty issue that is critical
in developing country’s negotiaton positions in the UN FCCC (Melkas 2002), while the
REDD+ discourse has from its start been linked to expectations of substantive new financial
flows towards developing countries (Angelsen and Rudel 2013). As discussed here, a remark-
able synergy between the two has emerged in Indonesia over the past 5 years, but the underlying
motivation and tactics have been challenged.

Wewill review the interface of the NAMA and REDD+ discussions, with a focus on (inferred
or expressed) motivation, policy instruments and expectations of funding streams. We focus on
Indonesia, as it has been reported (IFCA 2007) to have the highest emissions from land use
among all countries, hosts the largest area of tropical peat and the third-largest tropical rainforest
in the world, with forest officially covering about 70 % of the country’s 183 million ha land area.
As part of the country’s development strategies, this forest has been subject to, and is still
undergoing, rapid transition to non-forest uses and to intensive timber plantations to meet the
country’s target of 7 % annual economic growth. The converted forests include those on peat.
Emissions from peat forest fires and peat decomposition have been estimated to be more than
50% of the country’s emissions, which totalled about 0.5 Pg yr−1 of carbon in 2005 (MoF 2010).
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Indonesia has also played a special role in both the REDD+ and NAMA debates as host of
the UN FCCC conference of parties (COP) in 2007. It became an early implementer of REDD,
even with its high rates of land-based emissions in global biodiversity hotspots, consistently
growing economy and human population, and its major contribution to global agricultural and
forestry exports. Indonesia also became known as a country where transparency of government,
commitment to decentralization and openness of public debate made a quantum leap in the
1997 political change, yet corruption and lack of transparency remain major concerns
(Dermawan et al. 2011; Krott et al. 2013). Indonesia became a global trail-blazer in its early
articulation of NAMA through a commitment to unilaterally reduce its emissions by 26 %
below the expected business-as-usual (BAU) scenario for 2020, and 41 % if supported by
international funding, across all sectors within the national boundaries. Forty-one per cent
below the 2020 BAU is approximately equal to the reported emission levels for 2005. Indonesia
also became a hotspot of debate about the role export-oriented agriculture and forestry activities
(palm oil, pulp and paper) played in its emission profile and how self-regulation plus import
policies influenced emissions (Butler et al. 2009; Tata et al. 2013).

Our main hypothesis is that, at least for Indonesia, the framework for articulating NAMA
provides opportunities to resolve issues that REDD+ cannot address in isolation in identi-
fying funding streams for policy instruments that match the motivation to mitigate global
climate change.

To test the hypothesis, we focused on a list of five challenges to REDD that were
indentified in discussions of the 2007 Indonesian Forest Climate Alliance (IFCA) that
pioneered much of subsequent international and national debates on REDD and introduced
a phasing of REDD+ efforts that was adopted globally (IFCA 2007). Based on the authors
direct involvement in the 5 years of public and individual learning following the IFCA start,
we will here review the progress of REDD+, NAMA and other mechanisms to achieve
international recognition for, and investment in, efforts to reduce land-based emissions in
Indonesia across the forestry–agroforestry–plantations—agriculture spectrum of land uses
on peat and mineral soils.

2 Motivational pyramid as conceptual framework

As the hypothesis refers to motivation, we needed a conceptual framework for the multiple
types of motivation encountered or inferred from the actions of government entities and
other actors to engage in discussions about, and actions toward, emission reduction.

Current understanding in behavioural economics (Kahneman 2011) suggests that the
human brain in its different parts makes decisions on behaviour that are subsequently
rationalized and communicated as if they were rational. Recently, a distinction was made
between five scales of economics (van Noordwijk et al. 2012): the pico scale of brain
synapses involved in primary responses to threats and opportunities; the micro scale of
individual or household livelihood strategies; the meso scale of social systems and environ-
mental economics, where the undesirable effects of microeconomic decisions on external
stakeholders are internalized; the macro scale of a national economy and its multiple goals;
and the giga economic scale of ecological economics and the efforts to reconcile human
actions and existing planetary boundaries. Motivations expressed in rationalizations of
behaviour can incorporate any of the four scales beyond pico-economics therefore stated
reasons may be suspect in the light of observed behaviour.

Maslow (1943) formulated a theory of inferred human motivation in line with observa-
tions and experimental evidence at the time, in which five human goals are layered (and
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conventionally depicted as a pyramid): physiological needs (health, food, water, sleep);
safety (shelter, removal from danger); belonging (love, affection, being part of groups);
esteem (self-esteem and esteem from others); and self-actualisation (achieving individual
potential). Subsequent work has developed further classification systems, focussed on a
dichotomy between the first two as biological needs and the others as social needs. However,
the basic concept of a motivational pyramid has maintained its appeal. Costanza et al. (2007)
reviewed literature on the quality of life as an approach integrating opportunities, human
needs, and subjective well-being, extending beyond the Maslow pyramid. They applied it at
both individual and national scales. To our knowledge, the concept of a motivational
pyramid has not yet been linked to policy decisions on issues such as mitigation of climate
change yet it might help us understand the low sense of priority about climate change unless
it directly addresses issues of national security, urban food supply systems and/or economic
growth. It might also help in recognize conflicting messages that reduce rather than enhance
the motivation to work in synergy.

Derived from discussions with practitioners and policy analysts, Fig. 1 suggests that there
is a motivational pyramid of issues that drive government policies within which
mainstreaming of any environmental issue, such as climate change, has to take place. The
specific labels for the layers and the number of layers themselves are tentative and open to
further refinement and revision. The bottom three (territorial integrity, food security and
economic growth) have been widely recognized as fundamentals that no policy maker can
afford to neglect (Tadjbakhsh and Chenoy 2007). We tentatively separate the motivation for
participation in global trade at bulk good level from that to achieve recognized, branded
commodity status, as studied in value-chain analysis (Fitter and Kaplinksy 2001).

The motivational pyramid of governance interacts with a demotivational tetragon of rent-
seeking elites whose political survival depends mostly on the lower levels of the pyramid.
Figure 1 also indicates the three phases identified by IFCA (MOF 2010): I. Awareness; II.
Readiness; III. Implementation at scale. Possible implementation modes differ in their entry
point to the motivational pyramid. REDD+ and NAMA are primary paths to reduce
Indonesia’s emissions but discussions about the emissions embodied in trade (EET;
Minang et al. 2010) also have entered public discourse, with the international acceptability
of export products such as palm oil at stake if associated with deforestation and emissions.
REDD+ is being promoted as replacing ‘forest rent’ with ‘REDD+ rent’ as a public income
source but net benefits will only occur if REDD+ rents exceed the foregone opportunity
costs of other options and/or if the forested landscape conditions supported by REDD+ has
other direct or indirect benefits locally. NAMA, in the sense of self-articulated programs,
allows for a much stronger expression of core identity, more self-esteem and the ‘feel-good’
aspect of being a responsible global citizen. In between these two, there are mechanisms
related to EET where branding as a responsible producer country maintains export oppor-
tunities and global market share.

3 Study design and methods

To test the hypothesis we started from a list of key challenges to successful emission
reduction in Indonesia through REDD or similar mechanisms that were identified ahead of
the 2007 COP of the UNFCCC (van Noordwijk et al. 2008a).

1. The need for clarity of scope, given the existence of multiple definitions of forest and the
discussions in Indonesia about the experience of afforestation/reforestation as part of the
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Clean Development Mechanism, where the institutional concept of forest (forest lands are
all those designated to be forest, managed by the Ministry of Forestry) dominated rather
than that based on tree cover and carbon stock (van Noordwijk et al. 2008b).

2. The need to recognize the complexity of multiple stakeholders’ rights to forests, analyze
tenurial conflicts and deal with the unresolved legality of the very partial gazettement of
designated forest areas.

3. The need for cross-sectoral integration because drivers of deforestation and forest
degradation are partially outside of the forestry sector and root-cause solutions have
to involve investment that are also from outside of the forestry sector.

4. The need to include peatland that is inside or outside the ‘forest’ categorization as a
target for action, recognizing the landscape–hydrological relations in peat domes that
defy partial solutions.

5. The challenges of meeting both fairness and efficiency concerns in actions along the
forest transition curve that include large variations in immediacy of expected emissions;
the legality of, and links to, government planning of the activities that lead to emissions;
prospects for recovery of terrestrial carbon stocks; and variations in poverty rates and
the Human Development Index (Murdiyarso et al. 2008).

We subjected these five challenges to a review of progress in seeking implementation
modalities for REDD+ and NAMA in Indonesia, which all authors are involved with, as well
as reflections on that process in the scientific literature and publicly accessible documents.

Fig. 1 A conceptual model of the way knowledge/awareness, a motivational pyramid of governance
decisions and various approaches to achieve global emission reduction interact; EET Emissions Embodied
in (international) Trade; ER emission reduction; MRV monitoring, reporting and verification; NAMA nation-
ally appropriate mitigation actions; REDD+ = reducing emissions from deforestation, (forest) degradation
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Other contributions in this special issue give more detailed accounts of efforts at local levels.
These include the recognition of complexity in interactions involving migrants (Galudra et al.
2013), exploration of local development scenarios in peat swamp areas in Aceh (Tata et al.
2013) and Jambi (Lusiana et al. 2013; Mulia et al. 2013), multi-level stakeholder discussions
and application of agent-based and system modelling techniques (Purnomo et al. 2012, 2013)
and the combination of role-play games, agent-based models and household surveys (Villamor
et al. 2013). In the absence of fully articulated research methods that can represent this
conceptualization of motivation, we use it in qualitative discussion mode to describe and
interpret the progress and setbacks in discourse at national and sub-national scales.

4 Results: progress on the list of IFCA issues

4.1 Clarity of scope and the institutional concept of forest

The forest and deforestation data reported by Indonesia have so far been restricted to the
forest zone (kawasan hutan)—a land-use planning and institutional concept (the zone is the
mandate of the Ministry of Forestry)—ignoring tree cover on other land even if some of this
is natural forest. Interpretation of satellite imagery is not limited to such institutional
classifications but mandates to represent, and take responsibility for, data (and its errors)
are. A simple two-by-two table (or Venn diagram) showing forests and non-forests both with
and without trees helped explain the issue and became part of the standard repertoire (van
Noordwijk et al. 2009). Calculations for the Berau district in East Kalimantan showed that
conversion of the tree-based carbon stock outside the formal forest zone could maintain
current emission levels for more than 5 years (Ekadinata et al. 2010) and that claims for
emission reduction inside the forest zone might thus have a leakage potential of more than
100 % within a 5-year timeframe. This case supported the wider conclusion that credible
carbon accounting of any REDD+ scheme would have to be based on the whole landscape:
restricting activities and incentives to part of the domain for which accountability has to be
absorbed probably increases rather than decreases transaction costs. In a recent study,
Romijn et al. (2013) confirmed the importance of the operational, rather than the institu-
tional, forest definition for REDD+ in Kalimantan.

Quantification of tree-cover change across all of Indonesia established a strong depen-
dence of the deforestation rate and its temporal change on the definition of forest used
(Fig. 2). The annual deforestation rate (the probability that a unit of land changes from forest
to non-forest status in a year’s time) peaked at 4.85 % for an untouched natural forest based
on calculations for the period 2000–2005 and became negative 0.5 %, indicating an increase
in forests, for the weakest, most inclusive forest definition for 2005–2010. The effect of time
on deforestation rates, however, remained smaller than the effect of forest definition.

The NAMA commitment by Indonesia (26 % emission reduction below 2020 BAU)
expressed in the national action plan for greenhouse gas emission reduction (RAN-GRK)
will rely mostly on reduction of land-based emissions (Thamrin 2011; Santosa et al. 2013).
This relates to carbon accounting for all land uses and is effectively independent of the
definition of forest used, as long as realistic carbon accounting procedures are followed.

4.2 Tenure conflict

The designation of forest lands in Indonesia and the associated mandate of the Ministry of
Forestry has been interpreted as implying state ownership but the law separates the two
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concepts. The IFCA report (IFCA 2007; van Noordwijk et al. 2008a) cited data that only
10 % of the area classified as forest zone had been demarcated through the legal require-
ments of a forest delineation process. This left more than half of the country uncertain as to
the nature of associated rights and a questionable forest zone legality (Contreras-Hermosilla
and Fay 2005; World Bank 2007).

Yet, the lack of legality of the claim of the Ministry of Forestry over more than half of the
country remained unaddressed and in the last 5 years there has been no substantial progress
on gazettement. The expectations of REDD funding fueled discord over fairness between
local stakeholders and the government and also between district and provincial governments
and the Ministry of Forestry. At the start of the Central Kalimantan REDD pilot project,
analyses identified this as a major issue (Galudra et al. 2011) but the project went ahead
without clarifying the various claims. The recent closure of the project1 was a result of
mismatching local and external expectations.

In 2012, the Indonesian constitutional court ruled, in a case initiated by local govern-
ments from the province of Central Kalimantan, that the ambiguity the 1999 Forestry Law
(Law no. 41/1999) had created in allowing either ‘designation’ or ‘gazettement’ to be the
basis for inclusion of land areas in the permanent forest estate in its article 1(3) should be
resolved by relying on gazettement only (Wells et al. 2012). Only 14.2 million ha (10.9 %)
of the 130.7 million ha of the forest zone (68.4 % of Indonesia’s landmass) has to date been
gazetted in compliance with the law, creating a legal vacuum around all government rules
and permits for the rest of the area.

A further ruling by the Indonesian constitutional court on 16 May 2013 accepted a judicial
review of key clauses of Law no. 41/1999, removing ambiguity about whether indigenous
people’s forest management was recognized or not (it now is). The consequences of this ruling
for specific REDD+ projects in preparation or pilot modes have yet to be clarified.

The IFCA discussions were part of a trend in which the issue of tenurial conflict became
widely acknowledged as one of the root causes of forest degradation in Indonesia
(Brockhaus et al. 2011). Legal instruments for negotiated solutions under the Village

Fig. 2 a Change in tree cover in Indonesia based on interpretation of satellite imagery and b dependence of
annual deforestation rate on the land-cover-based forest definition used for three time periods (1990–2000,
2000–2005 and 2005–2010); LO logged over; LD low density. Operational ‘forest’ definitions include diverse
forest types: 1. Natural forest; 2. As for 1 plus logged-over forest; 3. As for 2 plus heavily logged, low-density
forest; 4. As for 3 plus agroforest; 5. As for 4 plus forestry plantations; 6. As for 5 plus tree crop plantations; 7. As
for 6 plus shrubs (still within the UNFCCC definition). Data sources: ALREDDI 2011; Ekadinata et al. 2011

1 See http://www.iafcp.or.id/content/page/44/KFCP; http://news.mongabay.com/2013/0703-kfcp-to-end-
ausaid.html
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Forest (Hutan Desa) category of community forest management (Hutan Kemasyarakat)
received a boost (Akiefnawati et al. 2010). The procedures for such designation, however,
are complex and require consent by local government as well as forestry officials from local
to national levels. Commitments were made as part of the REDD+ national strategy to
increase the reach of such negotiated instruments from the current 0.1 % to about 5 % of the
country. If achieved, it will represent a compromise solution. In the meantime, the consti-
tutional court ruling requires new negotiations between local governments and the Ministry
of Forestry to rationalize land-use designations and allow a more comprehensive perspective
on land-based emissions.

4.3 Multiple, interacting drivers of deforestation

Data on the proportion of different land-cover fractions (Fig. 2) imply that drivers of
forest conversion in Indonesia vary between the islands and have shifted over time
between logging (decreasing area of intact natural forest, increasing area of logged
over forest or shrub), fire (linked to changes in vegetation due to logging), conversion
to tree crop plantations and plantation forestry, intensification of crop-fallow rotations
(van Noordwijk et al. 2008c; Mertz et al. 2012) and expansion of open-field agricul-
ture. The potential profitability of tree crops, combined with increased road access and
government-sponsored transmigration programs that brought in a rural labour force,
have driven the expansion of a semi-industrial form of agriculture. This has relied on
a type of forest conversion that depends on the land/labour ratio, which is influenced
by rural development and accessibility planning. These decisions outside the forestry
sector dominate what happens with the forest and incentives for modifying decisions
need to reach such decision makers rather than being focused on the forest managers
who, at best, protect remaining forests from the symptoms rather than root causes of
change.

The concept of tree-cover or forest transitions (Meyfroidt and Lambin 2011) has replaced
more abstract notions of an environmental Kuznetz curve (Culas 2007) and points to greater
geographic specificity of the dynamics that generate the land-use patterns and associated
carbon emissions. The IFCA (2007) study used the forest transition curve at conceptual level
and this has become common practice (Angelsen and Rudel 2013). Comparing the Asian
pattern of deforestation and associated drivers with that in Latin America, it is remarkable
that extensive cattle ranging has never emerged in Asia while it is still an important part of
the forest conversion value chain and lack of advanced forest transition stages in the
Amazon. The continental geography of supply and demand in higher latitude zones (USA
versus Australia) may explain most of it but at the intensive end of the land-use spectrum the
emergence of a dairy industry has complex interactions with forest conservation (Lusiana
et al. 2012).

The rise of a forest industry based on plywood after the 1990s log export ban was
followed by the rise of a particle board and pulp and paper industry that could valorize the
smaller trees left after logging. Widely blamed on illegal logging, the overcapacity of the
pulp and paper industry relative to the sustainable supply (World Bank 2007) secured a
demand that still cannot be met by the forest plantation sector, partly because tenurial
conflict slows down plantation expansion. REDD+ goals can only be achieved if the
incentives change for higher-level planning decisions, as well as on-the-ground implemen-
tation. Articulation of national and sub-national emission reduction plans for land-based
emissions, including REDD+, has made it easier to deal with the full range of relevant
drivers of forest change.
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4.4 Peatland issues

Emissions from Peatland are considered the main source of emissions in Indonesia (Hooijer
et al. 2010; MoF 2010) such that avoidance of the use of peat forests, be they located in or
outside the forest zone, will lead to globally relevant emission reduction. However, peatland
is not evenly distributed over Indonesia and a limited number of districts in Riau, Jambi,
Central Kalimantan and East Kalimantan provinces dominate current emissions from
peatland while a number of others have the potential to join this list. Land swaps of existing
concessions and development plans to mineral soils, if any such soils are available within the
same district, is a delicate matter under the current regulatory setting. The problem will be
far more complicated if it is applied across different districts. Therefore, a total halt of
agricultural land expansion on peatland does not seem plausible. Water management by
keeping the water table as high as possible to a level that does not negatively affect
production will reduce emissions from peatland (Wösten et al. 2008; Agus et al. 2013) but
integrating peatland use in broader land-use planning inside and outside of the forest zone is
needed. An incentive approach linked to emission reduction per se, rather than emission
reduction within the forestland categories, would help in the effectiveness and efficiency of
national emission reduction planning.

4.5 Benefit distribution mechanisms

There are challenges of meeting both fairness and efficiency concerns in actions across the
forest transition curve that include large variations in the immediacy of expected emissions;
the legality of, and links to, government planning of the activities that lead to emissions; the
prospects for recovery of terrestrial carbon stocks; and variations in poverty rates and the
Human Development Index (Murdiyarso et al. 2008). The fairness versus efficiency trade off
for Indonesia and the way it is perceived by local stakeholders is further discussed by
Lusiana et al. (this issue).

5 Global state of play of REDD+ and NAMA

Seven years after the start of international negotiations on REDD+ (from 2005 with reducing
emissions from deforestation (RED); Pistorius 2012), the structure and flows of REDD+
finance remain uncertain (Streck 2012). There still is no agreement on the magnitude and
sources of funding, the role of the private sector and market-based mechanisms, or the
modalities of disbursing international REDD+ funds. Pragmatic use of the various sources of
finance is essential to avoid further delays and frustrations with REDD+ implementation
(Edwards et al. 2012; Venter and Koh 2012). REDD+ monitoring, reporting and verification
(MRV) systems remain a site of political conflict (Gupta et al. 2012). There is a risk that
REDD+ may become a lose–lose instrument leading to irreversible commodification and
tradability of forests, exacerbating North–South conflicts and marginalizing local commu-
nities (Gupta 2012). Corbera (2012) reviewed the emerging REDD+ policy framework as
the world’s largest experiment to date in payments for ecosystem services (PES) through
commodification of ecosystems’ carbon storage and sequestration functions. REDD+, thus,
alternates between an ethically informed conservation discourse about the need for global
emission reduction and a utilitarian concept that simplifies nature to a tradable commodity,
undermining socio-ecological resilience and crowding-out conservation motivations. The
largely unresolved issue of resource use rights and tenure security in the tropical forest
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margins (Chhatre et al. 2012; Larson 2011; Lyster 2011) further complicates PES-type
REDD+ incentive mechanisms that involve a ‘right to sell’ carbon emission reduction
credits. The challenges around tenure faced in Indonesia are common to other countries
experimenting with REDD (Sunderlin et al. 2013; Resosudarmo et al. 2013). Van Noordwijk
et al. (2012) discussed two complementary paradigms to commodification: compensation
and co-investment. Both can be seen as part of the broad PES concept in the sense that they
aim at internalization by local decision makers of externalities that are of value to external
stakeholders. It may be feasible to combine multiple paradigms across scales (see below).

Technical aspects of how to achieve and quantify emission reduction have thus been
overwhelmed by the challenges of creating a platform for fairness plus efficiency in a world
that has divergent rather than convergent political agendas and where motivation to seriously
deal with anthropogenic climate change is still weak (Clark et al. 2011). Co-investment
suggests that emission issues are dealt with as an outcome of high carbon-stock development
pathways (Minang et al. 2012), rather than as stand-alone targets, in an era of multi-actor and
polycentric governance (Newell et al. 2012).

6 Discussion

In summary, the development of land-based climate mitigation in Indonesia over the last
5 years suggests that three out of the five REDD challenges (1, 3 and 4) identified by IFCA
in 2007 could be resolved by embracing REDD+ as part of a more comprehensive land-
based NAMA approach in Indonesia (Thamrin 2011). This made the issues of ‘forest’
definition and scope, the inclusion of peatland and the interactions at driver level more
manageable through integration on a larger, landscape-scale planning and accounting system
rather then restricting actions to the forest zone as such. Two other issues (rights and benefit
distribution) might well be as complex in NAMA as they are in REDD+. Returning to our
hypothesis that, at least for Indonesia, the framework for articulating NAMA provides
opportunities to resolve issues that REDD+ cannot address in isolation, we found positive
indications for three, and mixed results for two, issues.

The congruence and intersection of REDD+ and NAMA can be viewed from the
perspective of REDD+ proponents—that of global emission reduction—and that of the
Indonesian government: balancing economic growth, distributional fairness and environ-
mental issues and image. However, even if the perspectives converge, the institutional
processes toward readiness are more often in parallel rather than in a synergy-seeking mode,
fuelled by expectations of directing funding streams. The two primary institutions are Satgas
REDD+, led (until June 2013) by the presidential task force (Unit Kerja Presiden Bidang
Pengawasan dan Pengendalian Pembangunan), and the land-based NAMA, namely the
working group for the land-based sector led by the national planning agency Bappenas.
They have separate communication channels. There is a real danger that synergy applies
only within the conceptual sphere and not in planning and implementation. Leadership in
bridging the two apparently parallel processes is urgently needed before the gaps grow larger
once Indonesia enters the implementation phase. At the time of writing (mid 2013), the
REDD+ pilot provinces are discussing setting reference emission levels without reference to
the methods and the emission levels that were applied for the subnational land-based NAMA
as part of the 0.58 Pg C yr-1 emission targeted by Indonesia for 2020.

As for addressing multiple and interacting drivers of land-use changes, it is yet to be seen
that advances towards efficient interventions can indeed be reached because they require
intersectoral coordination, despite the accommodating platform created for this purpose
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(Irawan et al. 2013). Currently within the land-based sector, forestry, land-use changes,
peatland and agriculture are all included but often each component is treated as independent
from the others, especially agriculture and the others. Yet, the rural economy is based on
integration. Interdependencies among the components and integration with development
needs are being established, mostly through land-use planning to reach both emission
reduction and development goals that are mainstreamed as sustainable landscapes and green
economy (Dewi et al. 2012).

Two issues, rights (2) and benefit sharing (5) are still as challenging as they appeared in
2007. Questions of emission reduction generally progress through an environmental issue
cycle (Tomich et al. 2004) and move from the how, what, where? through by whom?, who’ll
have to pay? to how to align diverse stakes and stakeholders?. The challenges to move from
a basic understanding to action are mostly linked to rights, costs and expected benefit
sharing.

The motivational ladder of Fig. 1 suggests that issues of territorial integrity and food
security dominate over emission reduction. In the Indonesian context, the partial political
autonomy of Aceh and Papua allowed the governors of these provinces to be early movers
on internationally supported REDD+, only to be corrected and brought back under the
control of national authorities who set the bounds of regional autonomy. The motivational
pyramid suggested three entry points for government policy to achieve internationally
coordinated global emission reduction: A) the prospects of REDD+ money as a source of
forest rent that can replace and, if possible, exceed the opportunity costs of foregone
development efforts and their associated rents; B) the effect of Indonesia’s international
image and brand on its export opportunities, acknowledging new footprint standards
pioneered for biofuel trade, but influencing commodities more widely; C) real concerns
over global climate change, the urgency of achieving global emission reduction, the lack of
additionality in offset mechanisms of financing, and the pride of being a responsible global
citizen, articulating sovereignty. Motivations A, B and C are not automatically synergistic
and prospects of substantial REDD+ rent (motivation A) increased the initial attention
of local and national policy makers but did not match intrinsic motivation C. While
the rent-seeking elites are well versed in tapping into legal and illegal forest rent, they
are seeking entry points into REDD+ rent. There is substantial literature on rent
seeking in the forest sector in general but also specific application to the emerging
carbon markets (Van Kooten et al. 2012).

The international debate has not been able to resolve the funding mechanism and the
associated signs of additionality in achieving global emission reduction (Brown and Peskett
2011). While most REDD+ efforts so far have involved new funding, the concept of a
carbon market with tradable emission rights is still seen by many as a necessary next step to
achieve the finance levels needed. The offset concept, however, implies zero additionality
for global emission reduction and leads to conflicting messages at the higher motivational
levels. It will not address global climate change and it puts developing countries in the role
of poorly paid cleaning service.

While NAMA has appeal at this highest motivational level of self articulation at national
scale, it does not have the same value at local level, unless it is based on articulation of
locally appropriate mitigation actions aligned with the NAMA. Nor does it by itself have
direct economic benefits. It probably assists at the EET and REDD+ levels, however.
Indonesia’s name was at stake when it became associated with forest destruction and high
emissions. In this context, the commitment made by Indonesia’s president to reduce emis-
sions with the country’s own resources through NAMA and establish a good name in the
process (incidentally, in Indonesian nama means ‘name’) helped in building a positive image
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and future market share. The voluntary commitment by the president was seen by many in
the REDD+ discourse as unnecessary step that would deprive the country and especially its
forest sector from a source of income. The commitment to take action by Indonesian
authorities probably, however, helped to bring REDD+ funds on board because it moved
Indonesia closer to an optimal threat level. The willingness to engage from the outside in
addressing environmental issues depends on a combination of threat and trust: while low
threat reduces the relevance of engaging, low trust is a deterrent (van Noordwijk et al. 2011).
The Letter of Intent between Norway and Indonesia and the commitment to invest USD 1
billion in Indonesia followed the NAMA commitment. Further steps in the process and the
release of funds required Indonesia’s action, such as the moratorium on logging and forest
conversion permits. Yet, very little of the committed funds have so far been disbursed,
largely due to the complexity of intersectoral cooperation. As complex as it is, a compre-
hensive approach might well be needed to avoid the recognized flaws of the Clean
Development Mechanism. The fact that the Mechanism takes a project-by-project approach
to establishment, verification and certification of additionality has been linked to opportu-
nities for fraudulent outcomes (Drew and Drew 2010).

Van Noordwijk et al. (2012) discussed commodification, compensation and co-
investment as three paradigms within the PES concept and posed that a multi-scale approach
can match paradigms to the way permanence, leakage and additionality can be handled when
local scales interact with district/provincial and national scales (Fig. 3). At national scale,
ownership and accountability allow for a commodification approach; at sub-national scale,
compensation might be the key paradigm while, more locally, co-investment is still appli-
cable even when rights issues remain to be resolved and the interconnection is so strong that
leakage and additionality are insurmountable issues for partial project approaches that are
not embedded in a broader accountability bubble. Broader land-use planning approaches that
include conservation areas, account for landscape-wide emissions and employ land-use
change scenarios are an essential part of sub-national approaches (Minang and van
Noordwijk 2012; Dewi et al. 2013; Phelps et al. 2012 and Venter et al. 2012). Such a
multi-paradigmatic, multi-scale approach combining commodification, compensation and
co-investment across scales, however, is still a major communication challenge even if it
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Fig. 3 Nesting of the scales at which the management and use of any forest or peatland patch interacts with
global net greenhouse gas emissions, and the scales at which leakage, additionality, permanence and risk can
be addressed. CER certified emission reduction
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allows for a more synergistic approach that matches motivational challenges at the various
scales. Local involvement in measurement and monitoring (Danielsen et al. 2013) can be an
important steps towards locally appropriate mitigation actions, but current practice is not
achieving this potential.

The pathway chosen for Vietnam, adding a carbon perspective to existing water-based
forest management incentives (Hoang et al. 2012) is probably not applicable in the more
complex governance context of Indonesia.

7 Conclusion

Whereas REDD+ was originally shaped as a stand-alone mechanism focussed on the forests
of developing countries, the interactions between forests and the rest of the landscape at the
levels of drivers, patterns of change, actors, stakeholders and consequences proved to be so
strong that a more holistic, overarching approach to land use was needed. Indonesia’s
pioneering use of the NAMA approach does now allow forests and other land-use categories
to be handled through common planning and policy instruments. Complementary funding
streams and synergy is in reach between levels of motivation that relate to core values, to
genuine concerns with global climate change, and an active role in global commodity trade.
New investment is needed in compensation of stakeholders for foregone opportunities that
would have resulted in disproportionately high emissions. From five major challenges
foreseen for REDD+ at its start in Indonesia, three can be resolved in the broader NAMA
context, but the issues of rights to land, forests and trees, as well as the expected benefit
distribution rules and mechanisms are as contested and sensitive now as they were 5 years
ago. While NAMA is rooted in sovereignty concepts and REDD+ is focused on financial
flows, new pathways to high carbon stock (low emission) economic development need to
combine the best of the two.
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