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“Humans have great capabilities and somehow we've had some sense that the officials had 
genetic capabilities that the rest of us didn't have." 

 

Elinor Ostrom in telephone interview following the announcement of the 2009 

Sveriges Riksbank Prize in Economic Sciences in Memory of Alfred Nobel, 12 

October 2009. 
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Chapter 1 
New Environmental Governance Tatiana Kluvánková-Oravská a 

 

 
 

ABSTRACT 
 
The governance of the commons as interdisciplinary research field is becoming central 

research and policy agenda. Key issue is reframing regulatory and centralised governing 

processes to co-ordination of social relations in the absence of a unifying authority but with 

the involvement of various actors that are independent of a central power and acting at and 

across different levels. Such governance is known also multilevel governance. The main 

question  addressed is how to govern common pool resources under the multilevel governance 

in effective and fair manner?  The paper offer innovative concept for addressing multilevel 

governance of enlarged EU in particular in the area of the environment. It analyses processes 

in multilevel environmental decision-making and suggesting possible mechanisms for vertical 

and horizontal interaction of actors, institutions and ecosystem for their adaptation to new 

ecological and social conditions.  

 

 

Introduction 

 

The governance of commons is being on the top of interdisciplinary research agenda for more 

than a decade (Frohlich et al 1970 Dawes et al 1986 Ostrom 1998, Ostrom et al 1991, 1994, 

etc.). Key questions are: How to govern common pool resources, how institutions can 

increase effective allocation and fair distribution of common pool resources, why privatisation 

or nationalisation can not properly address social dilemmas, or what is the role of self 

governance and cooperation based on trust and reciprocity in the robust governance of the 

commons? 

 

The ongoing processes of globalisation, fragmentation and European integration have shifted 

authority from national states up to the European level and down to sub-national levels, with 

an increasing role of non-state actors. Governance becomes organised through multiple 

                                                 
a Centre for Transdisciplinary Studies of Institutions, Evolution and Policies (CETIP), Institute of Forecasting, 
Slovak Academy of Sciences, Sancova 56 Bratislava, Slovakia progkluv@savba.sk 
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jurisdictions and can no longer be understood as a central state monopoly (Hooghe and 

Marks, 2003). This poses a challenging question how traditional institutional systems 

concentrated around a central state can adapt to new roles where direct control over decision-

making is shrinking but demand for co-ordination of the complex social arena is expanding. 

Key issues are democratic decision-making in the process of transformation from traditional 

governments to governance.  

The terms government and governance consist of a rule system through which decision-

making is conducted but, while government is linked to activities backed by formal 

institutions and authorities, governance refers to larger social processes and functions, 

including informal and formal institutions and multiple actors (Rosenau 1992, 1997); in 

another definition, government refers to the formal processes of political control at a central 

sub-national level and governance, to the co-ordination of social relations in the absence of a 

unifying authority (Bache and Flinders, 2004). Governance implies the involvement of 

various actors that are independent of a central power and operate at different levels of 

decision-making (Rhodes, 1996; Stoker, 1998). Additionally, governance is not restricted by 

temporal or spatial limits and can thus travel easily across categories and disciplines, allowing 

it to be used on different spatial scales (Jordan, 2008).   

 

Evolution of the governance in the region of Central and Eastern Europe (CEE) is 

characterised by institutional change from  hierarchical to democratic governance and market 

economy. Rather than geographically, CEE region is understood in its cultural, historical and 

political aspects, in particular the common aspects of institutional change. Governance of the 

commons in new EU member states and other CEE countries is still affected by post-socialist 

relations and transition. These processes often result in inefficient institutional designs and 

over-exploitation of natural resources. This is opening a window for opportunities for 

analysing the processes and governance structures in the new EU member states, candidates 

and near neighbours in Central and Eastern Europe.  

 

The objective of the paper is to follow the evolution of governance of the commons as an 

organising perspective to explain and analyse transition and Europeanization in respect to 

development of new governance mode in the area of the environment. Our analysis 

concentrates on the those characteristics and processes of multilevel environmental decision-

making, where actors from various levels and with different powers interact with evolving 

institutions and respective ecosystems; alternatively, what are the mechanisms for vertical and 
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horizontal interaction of actors, institutions and ecosystem attributes and how they can adapt 

to new ecological and social conditions.  

 

Challenges of the Commons 

 

Common pool resources (CPR) are defined as natural and human constructed resources in 

which  exclusion of beneficiaries through physical and institutional means is especially costly, 

and exploitation by one user reduces resource availability for others (Hardin 1968, Ostrom 

1994 and others). This create potential CPR dilemmas in which individual short term interests  

are in conflict with long-term society interest and thus makes governance of the commons 

challenging field of economic research and policy. Starting from defining attributes of 

common pool resources by Garret Hardin (1968) known also as the “tragedy of the commons” 

four broad types of property rights can be distinguished (Ostrom et al 1999).  State property 

involves ownership by a national, regional, or local public agency that can forbid or allow use 

by individuals. Individual property holders can exhibit their private interests to explore and 

preserve. Common (group) property represent collective private ownership with primary 

difference from individual property in collective decision making such as buying, selling or 

maintaining the commons. When valuable CPRs are left to an open-access regime, 

degradation and potential destruction are the result regardless property type (Ostrom 1990, 

1999).  To prevent open access  each well managed  CPRs regime involves and requires that 

rules evolve regardless of the property rights (Ostrom 1990). Effective commons governance 

is easier to achieve when the resource extractions is regulated, can be monitored, non 

compliance is sanctioned  and the information can be verified and understood at relatively low 

cost. Those attributes become a basis for formulation of design conditions for robust 

governance of CPR (Ostrom 1990, 1999). Ostrom thus challenged the conventional wisdom 

that common property is poorly managed and should be either regulated by central authorities 

or privatized and contributed to the interdisciplinary research on the role of institutions in 

organising human activities that affect the resilience of the environment. 

 

From Government to Governance 

 

Internationalisation, Europeanisation and EU enlargement can be seen as the most significant 

drivers of institutional change in Europe at present. The development of the environmental 

policy at the establishment of the European Union concerned mostly human health and was 
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largely fragmented and dependent on the national states. The key driving forces behind the 

development of the EU environmental policy were international obligations (Baker 2003, 

Jordan 2004) initiated mainly by the UN Earth Summit in 1992, followed by international 

agreements such as the Convention on Biological Diversity and others. Another important 

driver was the growing pressure of the global economy, in particular the depletion of natural 

resources and issues of genetically modified organisms. In the third Cohesion Policy, a reform 

of the regional policy in respect of the EU enlargement to the south of Europe triggered 

interregional collaboration (Baker 2008). Starting from the First Action Program (1974), solid 

environmental policy of the European Community can arguably be recognised but still rather 

responding to duties and incentives of international treaties. The turning point can be seen in 

the late 1980s, when the Third Action Programme was adopted and EU environmental policy 

turned to strategic actions. Examples are the incorporation of sectoral integration initiated by 

the European Council meeting known as the Cardiff process (1998) or the active participation 

in the UN Convention on Climate Change. However, most of the EU legislation was based on 

centralised enforcement, which, together with the absence of a proper form of participation, 

was considered among the reasons for the failure of the EU to meet the target of halting 

biodiversity loss by 2010 (Rauschmayer 2009). International obligations and continuing 

gradual commercial pressure on the market use of the environment provided a platform for 

the adoption of framework directives with the need for co-ordination and dispersion of 

competencies from the EU to national and sub-national levels as well as respective bottom-up 

processes back to the EU level. Examples are the Bird, Habitat and Water Framework 

Directives. They require a co-ordination of competencies and sectoral policies at the EU level 

(shifting responsibilities among DGs, common agricultural policy), but first of all, a vertical 

co-ordination with lower levels (implementation, monitoring, etc.) and horizontal co-

ordination of competencies such as rights of non-state actors. These processes are 

accompanied by various difficulties such as the absence of community rules for collective 

action or dominance of natural sciences in designing and implementing laws and policies 

(Baker 2003).  An illustrative example can be the designation of Natura 2000 sites narrowly 

implemented upon scientific criteria (Pavoola et al. 2009).  

The massive institutional change characterised by the dispersion of authority from 

governments to supra- and sub-national actors – both vertically to actors located at different 

levels and horizontally to non-state actors – is seen as a response to the global processes of 

integration and decentralisation. The concept, known as multilevel governance, was first 

devised by Gary Marks (1993) in relation to the decentralisation after the 1950s and 



Prognostické práce, 1, 2009, č. 1 
 

9 

implementation of regional and structural policy reforms, single market and EU enlargement 

to Southern Europe in the late 1980s. Since then, numerous scholars (Marks, 1992, 2003; 

Jordan 2008; Rosenau 1992, 1997; Bache and Flinders, 2004, and others) have been 

discussing whether the origin of multilevel governance is a new theory or an organising 

perspective to understand the changing nature of decision-making in the global era. The 

existing theoretical perspective of the concept lies in intergovernmentalism (Hoffmann 1964, 

p. 66) as an alternative to the state-centred view, and in international relations studies on 

neofunctionalism (Haas, 1958; Lingberg, 1963).  

 

Multilevel governance is defined as “the dispersion of central government authority both 

vertically, to actors located at other territorial levels, and horizontally, to non-state actors” 

(Bache and Flinders 2004). Similar concepts to describe such development are multi-tiered 

governance, multi-perspective governance (Marks and Hooghe, 2004), condominio 

(Schmitter, 1996), and polycentric governance (Ostrom et al., 1961). Marks and Hooghe 

(2004) suggest that the development of multilevel governance in the European Union is in the 

form of general purpose jurisdictions at a limited number of levels (Type I) and task specific 

jurisdictions with flexible designs (Type II). An example of Type I is EU governance with the 

exception of a few sectoral policies, such as agriculture. Examples of Type II are mainly in 

trans-national regimes in the absence of authoritative co-ordination, and public-private 

partnerships particularly at the local level. Types I and II of multilevel governance are 

complementary.  

European multilevel governance is seen as a more state-centric system with intergovernmental 

hierarchies (vertical authority) and does not properly incorporate the existence of horizontal 

actors that do not operate within hierarchical structures (Bache and Flinders, 2004). The key 

novelty in Europolitics thus lies in the growing dissociation between territorial constituencies 

and functional competencies (Schmitter 2000), resulting in a number of vertical and 

horizontal co-ordination problems. In the following text, we will concentrate on a brief 

summary of critical issues connected with the existence of co-ordination problems, e.g., the 

role of the state, accountability of new governance, and the position of new actors.  

 

Diversification of governance actors, in particular involvement of actors independent from 

state power (non state actors) is originating in internalisation and fragmentation of global 

systems as described early in the paper. This addresses the need for more transparent and 

accessible exchange of information on the complex dynamics of the actors and diverse 
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territorial levels. Involvement and participation of non-state actors rather than dispersing 

action from the EU to lower levels is becoming necessity. The role of the state in new forms 

of governance is crucial. The recent expansion of global systems has resulted in a failure to 

control the economic system. The failure of national states to develop and co-ordinate proper 

multilevel institutions poses questions on revising the role of the state in multilevel 

governance, in both horizontal and vertical co-ordination. At the vertical level, it is the re-

scaling of the state power as a response to sub-national and supranational pressures in order to 

increase state capacity (Bache and Flinders, 2004). Jessop (2004) specifies the role of the state 

in horizontal co-ordination in providing ground rules, control over the power, and shift of the 

competencies. It should also introduce institutional reforms to increase vertical and horizontal 

capacity of new actors or mobilise non-state actors to achieve specific objectives and 

outcomes. Legitimacy of new governance actors is emerging issue in finding new forms of 

democratic accountability. This requires revising the mechanisms for accountability beyond 

those provided by representative democracy and find ways how to connect more effectively 

citizens with the location of power shifting (Bache and Flinders, 2004) and increase 

representation of autonomous agents and structures at the horizontal level (Jordan, 2004; 

Rosenau, 2004; Newig and Fritsch, 2009; etc.). In summary, multilevel governance can be 

seen as new governance mode complementary to hierarchical or market governance 

(Williamson, O. E., 1979, 1991)  or hybrid governance,  defined also as network governance  

(Goodwin, M., 1998; Gulati, R., 1998). Multilevel governance can be characterised by four 

characteristics Bache and Flinders (2004):  

 

(i) decision-making at all territorial levels is characterised by the increased 

participation of non-state actors; 

(ii)  the complexity and dynamics of actors and their networks make identification of 

territorial levels more difficult; 

(iii)  the role of the state is being transformed from a regulator to a co-ordinator of 

power and authority;  

(iv) and finally the multilevel character of governance is challenging the traditional 

representative nature of accountability. 
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Adaptive Governance of Complex Systems 

 
Current natural resource management is focused on narrowly defined goals such as control 

and efficiency, which often results in rigid and narrowly construed management solutions to 

address critical changes in ecosystems. Examination of institutional performance should thus 

look at the linkages among distinct institutional arrangements at the same (horizontal) level of 

social organisation and (vertically) across levels (Pavoola et al. 2009). 

 
Social and ecological dynamics and the human dependence on the capacity of ecosystems to 

generate essential services, and the vast importance of ecological feedbacks for societal 

development, suggest interconnection of social and ecological systems (Galaz et al., 2006). 

To emphasise the concept, Berkes and Folke (1998) use the term social-ecological system 

(SES). Social-ecological systems include societal (human) and ecological (biophysical) 

subsystems in mutual interactions (Gallopin, 1991)3. Both social and ecological systems 

contain units that interact interdependently and each may contain interactive subsystems as 

well. A social system includes economy, actors and institutions in mutual interaction. 

Institutions are understood here as social rules that define socially acceptable individual or 

group behaviour: they are sets of dual expectations that structure social interaction (Hodgson, 

2002; Bromley 1989, 2006). Ecological systems include self-regulating communities of 

organisms interacting with one another and with their environment (Berkes F., Colding J., 

Folke C., 2003). 

Biodiversity governance implies establishing compatibility between ecosystems and social 

systems. It involves the establishment and enforcement of embedded social rules that structure 

interactions between social and ecological systems (Paavola and Adger, 2005; Hodgson, 

2004). The connectivity pattern within and between social and ecological systems plays an 

important role in designing effective institutions for sustainable resource use (Gatzweiler and 

Hagedorn, 2002). 

Systems theory, on the interface within socio-ecological systems, generates important 

complementary insights into environmental governance in Europe (Paavola 2009). Socio-

ecological dynamics in the governance of biodiversity are understood through the three 

analytical themes of fit, interplay and scale (e.g., Ostrom, 1990; Young, 2002). 

Fit considers environmental governance as the co-evolutionary interface between ecological 

and human systems (e.g., Folke et al., 2007) – the match between the key physical attributes 

                                                 
3 Turner et al. (2003) called this system a coupled human-environmental system. 
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of ecological systems and the design of institutions used for their governance. This notion of 

‘fit’ differs from that in political science literature, which is mostly concerned with 

institutional fit of policy initiatives and interventions in relation to existing institutional 

settings (e.g., Trieb, 2008). Institution and ecosystem fit represents key assumption for 

increasing effectiveness of multilevel governance (Newig and Fritsch, 2009; Pavoola et al 

2009). 

Positive and mutually beneficial relations of fit within socio-ecological systems, such as 

social dilemma of private interests being in the conflict with group interest can be 

documented by behavioural experiments. Experiments offers possibility to test replicated 

decision making situation and effect of institutional innovations on the behaviour under the 

controlled situation and usually with lower costs than case study research (Ostrom 1998). 

Following  Cardenas et al., (2008) such experiments are being conducted within the European 

Marie Curie Research Training Network “GoverNat: Multi-level Governance of Natural 

Resources: Tools and Processes for Water and Biodiversity Governance in Europe”. They 

investigate impact of ecological dynamics, rules, sanctions and communication on collective 

actions and the governance of forest as common pool resources in the new European 

democracies of the Czech Republic, Slovakia and Cyprus (also in this issue). 

 
The question of interplay emphasises interactions between actors operating at the EU, 

national, regional and local levels. The research on interplay has examined the degree to 

which governance regimes or policy processes are harmonised across the EU and co-

ordinated with the EU frameworks. Implementation of the framework directives set broad 

objectives whilst allowing countries and regions some freedom to choose the ways in which 

they implement policies and realise objectives. This raises the importance of developing a 

multi-level understanding of policy and governance frameworks and the degree to which they 

interplay with existing national and sub-national environmental regimes. It is seen that the EU 

frameworks construct ground rules for multilevel governance but do not create adequate 

mechanisms for the interplay with existing regimes at the national and sub-national levels. 

The interplay of national environmental regimes and the EU frameworks – in particular, the 

increasing role of non-state actors – has been identified as the key source of cross-scale co-

ordination and information problems (see also chapter 2). Different experience can be brought 

up from the study investigating the role and limits of market-based instruments for 

biodiversity protection (Chapter 4). Despite the positive experience from the operation of 

voluntary market incentives for biodiversity, the failure of the states to create institutional 
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support for market-based instruments has led to the exploitation of biodiversity by non-state 

owners. 

Understanding interactions across temporal and spatial scales is critical for reducing misfit 

between ecosystems and institutions (Folke et al., 2007) as well as for managing institutional 

interplay in line with changing institutional settings such as globalisation. The complexity of 

coupled socio-ecological systems nested across the scales requires accepting that there is no 

simple solution to a complex problem (Ostrom, 2007). 

Fit and interplay are thus considered key factors for adaptation to multilevel environmental 
governance. In particular, it implies the co-evolutionary character of socio-ecological systems, 
where internal and external dynamic processes result in destruction as well as reorganisation. 
This is also often referred to as multi-stable or dynamic equilibrium of several stable 
ecosystem states or polycentres (Folke, 2006). The dynamic and co-evolutionary character 
allow some flexibility for ecosystem responses to external factors and reorganisation of 
institutions for environmental governance (Gunderson and Holling, 2002; Folke, 2006). 
Maintaining flexibility of ecosystems and ability of social systems to adapt to new trajectories 
refers to the resilience of the socio-ecological systems. Functional relations within socio-
ecological systems for adaptive governance are illustrated in Figure 1. Actors and ecosystems 
are embedded in a respective level but with interconnection to different levels. Institutions 
operate at one level or on multiple scales. Fit is the most relevant at the local level; however, 
interplay of institutions is important at each level (horizontal interplay) as well as between 
levels (vertical interplay). 
 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure 1. Adaptive Governance of Complex Systems  
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From Government to Governance in Central and Eastern European Countries 

 

The focus of the analysis in this issue is on the emergence of new environmental governance 

in the region of Central and Eastern Europe. In the transition countries of CEE, the 

institutional changes undertaken in the late 1980s reflected a massive political, economic and 

social transformation of the former socialist systems. The property rights to the means of 

production in the socialist economic institutions had predominantly been held by state 

agencies. To facilitate top-down control, many internal institutions of civic society had been 

replaced with externally designed, predominantly prescriptive institutions, and central 

planning substituted for the spontaneous co-ordination of markets (Kasper and Streit, 1998). 

In summary, the transition in CEE can be characterised by changing the main direction of 

both economic and political systems, no violence and occupation by foreign military forces, 

and finally, fast progress (Kornai et al., 2008). Each of these countries started the 

transformation process from very different points of development, having experienced 

different socialist regimes and degrees of socialist control. Even though the transition history 

varies in each CEE country, the transition can generally be understood as interaction of 

external institutions – new political and economic institutions of the EU, also called fast-

moving (Roland 2008) – with historical and cultural institutions of post-socialist states (i.e., 

slow-moving). Thus, the process of institutional change in CEE from command-and-control to 

democracy and market can be seen as an institutional rebuilding not on the ruins but with the 

ruins of socialism (Stark, 1996). The Western model of privatisation was implemented, 

ignoring the fit within social-ecological systems and the interplay of old and new institutions 

with the belief that capitalism would appear magically from the morning mist if only the 

heavy hand of government would get out of the way (Bromley, 2000). 

In the CEE countries (Chobotova 2007) most actors for environmental governance and their 

corresponding institutions emerged as a recombination of the socialist ones and the imposition 

of new rules. Thus, most of those actors did not work effectively and either collapsed or 

transformed into completely new ones with formalised rules. It is therefore argued as 

necessary to change the habits of thought and behaviour in order to increase the durability and 

stability of newly imposed institutions. Evidence on behavioural change of habits driven by 

EU institutions is documented for example by the cross-country study on the emergence of 

multilevel governance in CEE (Chapter 2 in this issue). 

The emergence of multilevel governance in new EU member states can be seen as a direct 

effect of EU integration. It is prone to create tensions but that this is not necessarily a 
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disadvantage. Democratisation and decentralisation results in cross-scale co-ordination 

problems and novelties. Centralised governments are slowly changing and decision-making 

authority is being established. Participatory approaches are becoming part of decision-

making; however, still in a consultative way while little evidence on direct non-governmental 

participation in decision-making has been documented (Bache and Flinders, 2004). The 

absence of accountability mechanisms, particularly for non-representative participation, 

increases tension and co-ordination problems within sectors and at the sub-national and 

national levels. 

 

Conclusions 

 

The evolution of environmental governance in Central and Eastern European countries has 

been affected by massive institutional changes. Recombination of hierarchical institutions 

“with the ruins of communism” is affecting the durability and diversity of institutions. A co-

evolutionary insight on the implementation of new multilevel governance in the EU assumes a 

dynamic equilibrium of social and ecological systems where fit and interplay are seen as 

measures for resilient multilevel governance systems. 

In order to maintain resilience of environmental governance in the enlarged EU, the need to 

adopt guiding governance mechanisms, in particular a design for proper rules for participation 

and accountability of non-representative participation. Later can be addressed by the 

polycentric structures, that emphasizes the governance systems that manage to distribute 

capacities and duties across levels with co-existence of many centres of decision making, 

formally independent of each other and thus can integrate participation of non state actors.  

Poly-centres of governance can create opportunity for self-organization and cross-scale 

linkages of multiple actors, achieve better outcomes than fully decentralised or centralised 

systems and thus can be more resilient than traditional hierarchical governance systems. 
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Chapter 2 
Interplay of Actors and Scales in Biodiversity Governance of Enlarged 
European Union Tatiana Kluvanková-Oravská a and Veronika Chobotová b 
 

 

ABSTRACT 
 

This paper addresses the problems of institutional changes in governance and the framing of 

biodiversity conservation policy at the level of the enlarged European Union. Cross-country 

analysis of five Central and Eastern European countries is conducted, characterized by 

different socialist regimes and different transition processes from hierarchical to democratic 

and market governance. The theoretical basis of the paper is institutional rebuilding in Central 

and Eastern Europe in the context of the emerging multilevel environmental governance of 

the EU and what coordination problems and novelties results out of the rebuild process. In 

particular characteristics of multilevel governance such as  the participation of non state 

actors, emergence of new networks, the power and changing role of the state and legitimacy 

of new actors and analysed and discussed. The data were collected from desk study research 

and interviews. The results show that the mismatch between the old hierarchical institutions 

developed under socialism and the new decentralized institutions introduced during the 

transformation process still persists and is visible. The emergence of multilevel governance 

with multiple actors’ participation is prone to create tensions, but evidence from the countries 

studied indicates that this is not necessarily a disadvantage. 

 

Introduction 

 

The ongoing processes of globalization and European integration have shifted authority from 

national states up to European level and down to sub-national levels, with an increasing role 

for non-state actors. Governance becomes organized through multiple jurisdictions and can no 

longer be understood as a central state monopoly (Hooghe and Marks, 2003). This is posing 

challenging question how traditional institutional systems concentrated around central state 

can adapt to new roles where direct control over decision making is reducing but demand for 
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coordination is expanding. Key issues are shifting of power and responsibilities and 

addressing new types of legitimacy for democratic decision making in the process of 

transformation of traditional governments to governance.  

The focus of this chapter is on the region of Central and Eastern Europe (CEE), where 

institutional changes undertaken in the late 1980s reflected a massive political, economic and 

social transformation of former socialistic system. Economic institutions in which the 

property rights to the means of production were predominantly held by the state agencies. To 

facilitate top down control, many internal institutions of civic society where replaced by 

externally designed, predominantly prescriptive institutions, and central planning substituted 

for the spontaneous coordination of market (Kasper and Streit, 1998). The paper argues that 

socialistic regimes in the countries of Central and Eastern Europe, seriously affected the 

ability of the new democratic regimes to develop appropriate institutions for interactions 

among actors from multiple levels. Secondly that new governance frameworks introduced by 

EU enlargement are in interaction with  institutions of existed post socialistic regime. Leading 

often to numerous cross-scale coordination and information problems but also novelties, 

depending on whether interaction of old and new institutions are producing new institutions. 

The paper traces institutions governing natural resources and biodiversity. 

The empirical evidence was collected in Poland, the Czech Republic and Slovakia, three new 

EU member states where EU legislation has already been implemented, as well as countries 

characterized by different socialist regimes and transition histories, such as Potential 

Candidate Countries (Serbia) and Near Neighbors (Belarus). The analysis primarily covers the 

period from 1990 to the present. Within the European Marie Curie Research Training 

Network Multi-level Governance of Natural Resources: Tools and Processes for Water and 

Biodiversity Governance in Europe ”GoverNat”4 data  were collected using a desk study 

approach involving the use of secondary data such as books, governmental and non-

governmental reports, reports of international programs or organizations, press releases etc. 

Personal consultations in the form of semi-structured interviews with key biodiversity 

governance representatives at national, regional or local levels were conducted where data 

were unclear or missing. The process of data collection was aimed at analyzing the 

determinants, effects and processes of institutional change in these countries and their impact 

on biodiversity governance. 

                                                 
4 www.governat.eu 
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The paper is structured into eight sections, including this introduction. The theoretical concept 

of institutional change, in particular co-evolution of new democracies in Central and Eastern 

Europe with relation to multilevel governance in the EU, is discussed in next session. 

Followed by specific examples of horizontal and vertical coordination problems in particular 

the participation of non state actors, emergence of new networks, the power and changing role 

of the state and legitimacy of new actors. Finally, the eight section concludes this paper. 

 

Transplantation or institutional rebuild? 

 

The region of Central and Eastern Europe is understood as cultural historical and political 

platform where institutional changes can be characterized by similarities. The most serious 

environmental protection problems during socialism where the overexploitation of protected 

areas and the lack of environmental awareness of state officials. In majority of socialistic 

regimes, environmental objectives were strongly supported only in legal regulations and 

environmental protection was primarily shaped by an ideological legacy, rooted in Marxist 

value theory, which aimed to manifest the principles of socialism. Marxist value theory 

considered labor (power) to be the source of all value, and the environment, therefore, had no 

intrinsic value aside from the serving of human needs. As an ‘unproductive and inefficient’ 

activity, environmental protection had a low priority even within protected areas. Very often, 

environmental protection institutions existed only formally and the absence of the market 

allowed states to be the only regulatory body, often resulting in open access resource regime 

(Kluvankova-Oravska et al 2009). In most CEE countries, land was nationalized shortly after 

the introduction of socialistic regimes and private property did not exist. All protected areas 

were owned and regulated by the state with some limited resource use for citizens. One 

exception was Poland, where small-scale private property rights were largely respected and no 

massive land nationalization occurred. Intense economic activities such as tourism, timber or 

agriculture expanded in protected areas under state management (see  Mirek, 1996; Kasprzak 

and Skoczylas, 1993, Kluvánková-Oravská and Chobotová, 2006). For example, the protected 

primeval forest Belovezhskaya Pushcha in Belarus was transformed in 1957 into a game 

preserve and used on an illegal basis by top party officials (Luckov et al., 1997). 

 Transition initiated in early 90, can be characterized by changing the main direction of both 

economic and political systems, no violence and occupation by foreign military forces, and 

finally, fast progress (Kornai et al., 2008). The two most important institutional changes in 

CEE countries were transformation and EU accession. These countries started the 
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transformation process from very different points of development, having experienced 

different socialist regimes and degrees of socialistic control (Kluvankova-Oravska et al., 

2009). Even though the transition history varies in each CEE country, the transition can 

generally be understood as interaction of new political and economic institutions of EU also 

called fast moving (Roland 2003) with historical and cultural institutions of post-socialistic 

states (called slow moving). The process of institutional change in CEE from command and 

control to democracy and market can be seen as institutional rebuilding not on the ruins but 

with the ruins of socialism (Stark 1996). However the western model of privatization was 

implemented instantly, ignoring the interplay of old and new institutions with the believe that 

capitalism would appear magically from the morning mist if only the heavy hand of 

government would get out of the way (Bromley 2000) or imposing of uniform institutional 

blueprints based on idealized versions of western institutions called “institutional 

monocropping” Evans (2004). This oversimplified view, that transition involves the 

unproblematic imposition of a western blueprint, is contested, being shaped by existing 

informal institutions and social conflicts (Gowan, 1995; Smith and Pickles, 1998) and by the 

persistence of routines and practices enduring from the socialistic period. Thus it is argued 

that it is necessary to change the habits of thought and behavior in order to increase the 

durability and stability of newly imposed institutions (Chobotova, 2007). 

The transformation processes such as decentralization and structural changes in property 

rights, had a diversifying effect on biodiversity governance in CEE countries. In Poland, 

restrictions on property rights could only be introduced based on legal agreements, which 

entailed compensations for the landowners and compensation programs for landowners. After 

the split of Czechoslovakia in 1993, biodiversity governance in the Czech Republic is still 

centralized to park administration as most land in national parks remained in state hands. 

However in the Slovak Republic, land privatization was fully implemented but with the 

absence of appropriate institutions for market operation.  Thus protected areas with diversified 

ownership structure lack appropriate incentives to encourage sustainable behavior of non-state 

owners. Multiple ownership conditions have significant effect also on the decision making 

within the parks. The biodiversity governance in Slovakia is subordinated to regional 

administrations and a state nature conservancy lack adequate coordination of competencies 

and tasks (Kluvankova-Oravska et al., 2009). 

The development of Belarus and Serbia was rather backward. The transition initiated in the 

early 1990s was interrupted by the emergence of authoritarian leaders and, in Serbia, also by 

war. This had serious implications for environmental protection. In Belarus, for example, the 
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interruption of land reform after the election of Alexander Lukashenko as president in 1994 

and the subsequent subordination of national parks’ administration, together with all other 

national estates, under the presidential administration resulted in massive overexploitation of 

forest, land and minerals, with a serious impact on biodiversity. In Serbia, difficulties with the 

identification of land parcels and the absence of suitable proofs of pre-communist ownership 

caused land reformation to be delayed until 2006. Particular to Serbia is that natural resource 

governance is decentralized among various types of organization, usually public enterprises 

(Todic´, 2005). 

To sum up the decentralization of previously hierarchical and centralized governance in CEE 

can be seen as a predominantly top down oriented process, in most cases heavily influenced 

by external political forces or factors. The time given to rebuild institutions from the socialist 

period or to build new institutions has not been adequate. 

 

Transformation of the government to governance in European context is seen as more state 

centric process with intergovernmental hierarchies and does not properly undertake existence 

of horizontal actors that do not operate within hierarchical structures (Bache and Flinders, 

2004). In following text we will concentrate on the existence of coordination problems related 

to the emergence of multilevel governance in CEE countries in particular the position of new 

actors in multilevel governance,  multilevel dynamics that leads to coordination problems or 

novelties, the role of the state and accountability of new governance or as described in Bache 

and Flinders (2004) (see also chapter 1 of this issue). 

 

Non state actors: challenge or opportunity? 

 

Habitats and Birds Directives as the primary legal framework for the present biodiversity 

policy at the EU level that provides for the creation of a European network of special areas of 

conservation  with European priority habitat types and species, known as NATURA 2000. 

Implementation has been connected with various problems and conflicts in both old and new 

member states (see for example Alphandery´ and Fortier, 2001; Gibbs et al., 2007; 

Hiedanpää, 2002; Krott et al., 2000; Paavola, 2004; Rauschmayer et al., 2009; Stoll-

Kleemann, 2001), which are also well documented by Paavola et al. (2009). 

In the new member states from Central and Eastern Europe that joined the EU in 2004 and 

2006, NATURA 2000 was an example of an entirely new institution placed into post-

socialistic governance structures. The major problem seems to be the cooperation and 
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participation of various actors. As the Habitats and Birds Directives leave the public 

consultation to each member state (Article 6 of the Habitats Directive), it allows for country-

specific solutions to be implemented depending on the particular country’s practices and the 

state of democratic decision making. In most new Member States, the critical factors 

influencing implementation were a weak history of participatory governance, including 

absence of a collective choice mechanism, conflict resolution and a lack of responsibility for 

the coordination of resources under the common regime. In some cases, non-state actors 

became part of governance consultation, for example, the NGOs in the High Tatras National 

Park (Slovakia) and Sumava National Park (Czech Republic), but not decision making. The 

institutional mismatch between post-socialistic and new institutions is still prevalent, resulting 

in coordination problems between actors such as exclusion from public dialogue. In most of 

new member states also local governments were fully excluded from consultations on 

NATURA 2000 designation (Kluvankova-Oravska et al 2009). Very specific is situation in 

the Slovak Republic, where the park administration is only advisory body to the respective 

authority and has no actual power. The lack of legal authority for park administration to 

monitor and sanction activities within the parks sometimes leads to illegal behavior by tourists 

and local inhabitants as well as ignorance of the rules. 

Socialist influence still persists in the exclusion of non-state actors from decision making. 

Although national parks in most new EU member states find ways to establish a dialogue with 

local communities, environmental NGOs are often perceived by them as ‘orthodox’ and are 

not involved in consultations or in real decision making (Okraska and Szymczuk, 2004). 

The exclusion of non-state actors from biodiversity governance is particularly significant in 

Near Neighboring Countries. In Belarus, there are no formal communication or cooperation 

channels between national park authorities and environmental NGOs. Additionally State 

control civic sector via flag ship NGOs. Such concentration of the power by the Management 

Department of the President has lead to inefficient conservation prioritizing economic 

interests of power groups legitimated by annual business plans (Banaszak et al., 2008). 

 

Despite the serious difficulties with NATURA 2000 implementation several positive aspects 

can be mentioned. The Habitats Directive provides incentives for new Member States for the 

internalization of consultations with non-state actors in the decision-making process. 

Similarly, EU monitoring of compliance is seen as an incentive for the evolution of an 

internal monitoring and sanctioning mechanism. 
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 In Poland, elements of multi-actor interaction are derived from a long tradition of market 

structures that, in small scale, remained even during the socialist period. Such a situation can 

be observed in Barycz Valley Network. The inhabitants recognized and utilized benefits from 

the NATURA 2000 network, such as wide-scale free promotion of the region, development of 

environmentally friendly tourism and agri-tourism and development of a label for local 

products (Antoniewicz, 2006). 

Similarly, the existence of networks of actors (NGOs, interests groups etc.) in the Czech 

Republic and various consultation mechanisms for non-state actors, such as state and NGO 

partnerships, are due to the effect of historically determined informal civic movements. The 

most visible example was in the Czech Switzerland National Park, where the national park 

administration initiated the foundation of a non-profit organization intended for cooperation 

and communication with municipalities, NGOs and other non-state actors. 

Moreover, NATURA 2000 improved access to information and encouraged public 

participation, particularly at the local level.  Lesson learned from conflicting implementation 

of NATURA 2000 without public participation is creating space for evolution of institutional 

structures for public participation. These are seen as effective drivers of institutional 

consolidation. 

In summary, EU integration, has created many challenges and opportunities in new member 

states. Particularly the implementation of NATURA 2000 was found to have positive effect 

on the stimulation of multi-actor interactions, monitoring and sanctioning.  In Belarus and 

Serbia the effect of the EU has been mediated through external financial schemes such TACIS 

and INTERREG. Monitoring and sanctions applied to these programs provide certain 

incentives to follow rules. Nevertheless, most international programs are time specific and 

therefore the EU provides very little influence on institutional changes in countries’ 

jurisdictions and informal institutions. They are seen external to existing governance 

structures thus can not trigger behavioral change and jurisdictions of hierarchical governance 

systems (Kluvankova-Oravska et al., 2009). 

 

Multi-actor and multi-level governance processes. 
 

Multilevel governance of complex network of different actors operating at different levels 

who both govern and are governed indicates that, even under a narrow definition, governance 

must be a complex, multi-actor, multi-level process (Paavola, 2007; Paavola et al., 2009). 

Traditional mechanism for effective communication and interaction between actors from 
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various decision-making levels does not fully exist in CEE countries, as democratization and 

decentralization are new processes. 

 

However a new institution for actors’ horizontal coordination has appeared recently in Polish 

and Czech biodiversity governance. Those institutions enable economic and civic actors to 

engage in new forms of activities related to biodiversity (Birner and Wittmer, 2004). The 

National Park Councils,5 acts as an advisory body to the park administration for all important 

management processes (especially zoning, management planning, visiting rules, forest 

management, land-use plans etc). The membership of the national park scientific councils 

aims to achieve the representation of non-state actors, such as scientists, environmental 

organizations and local government representatives in the decision-making process 

(Kluvankova-Oravska et al., 2009). Councils are not enforced by legal obligations and thus 

EU enlargement and overall increase of democracy and subsidiarity can be considered as 

main triggers for behavior change. 

 

In Slovakia the Association of Municipalities operating in some parks can be considered to be 

a new institution of multilevel biodiversity governance. For example, in Slovensky raj NP, 

such an association is called the ‘Microregion’ and includes the voluntary membership of 

municipalities around the park. The Microregion supports nature conservation, cultural 

activities and traditional crafts and cooperates in the provision of tourism services. Any 

decision made within the Microregion is based on a consensus among all the members. The 

park administration is also a member and can interact with non-state actors and be better 

informed about the activities planned within the national park. This assures at least informal 

cooperation in the decision-making process and biodiversity governance (Kluvankova-

Oravska et al., 2009). 

However as was stressed by Bache and Flinders (2004) a distinction must be drown between 

multilevel governance and multilevel participation, where the later notion signals greater 

involvement without effective influence for at least some types of new actors. 

                                                 
5 In Poland, National Park Councils also functioned before the transformation, but primarily for scientific 
reasons only 
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The role of the state from regulator to coordinator 
 

Institutional mismatch of existing management regimes and emerging EU frameworks such as 

habitat directive resulted in numerous coordination problems and conflicts of state agencies.  

Example of vertical coordination problem is implementation of the Habitats Directive. 

Designed to integrate economic, social and environmental dimensions, EU delegated 

promulgating procedures for designating sites for the NATURA 2000 network to the member 

states. Member states followed mainly environmental orientation of the directive and 

designated sites on the basis of scientific criteria. The designation of NATURA 2000 sites 

upon scientific criteria increased overall frustration of non-state land owners in the new 

member states, as their aversion to following biodiversity protection stemmed from the 

absence of proper market incentives to do so. Compensation schemes and their monitoring 

require cooperation between many government units and interest groups, which has not yet 

evolved in new member states; consequently, NATURA 2000 was very often understood as a 

restrictive measure for nature conservation. The designation process was thus contentious 

(Young et al., 2007) and in most new member states resulted in the preparation of ‘shadow 

lists’ by NGOs. The immediate reason for these conflicts was the top-down and non-inclusive 

site designation process. 

 
Illustrative example of horizontal coordination problem is conflict on the division of 

competencies between state actors and intensity of forest use.  In the Czech Sumava National 

Park, administration has competence over both biodiversity protection and forest management 

(Správa NP a CHKO Sumava, 2006), resulting in a conflict of interest between protection and 

economic use. 

Another example is conflict of authorities in High Tatras National Park in the Slovak 

Republic. The former park authority was divided between the state forests, managed by the 

Ministry of Agriculture, and biodiversity management, which is controlled by the Slovak 

Ministry for the Environment. As the division of competences between these two 

governmental bodies has never been decided, a constant tension between them exists and has 

been increasing. A catastrophic windstorm in 2004, which affected a large part of the forest 

ecosystem, resulted in enormous pressure to reconsider the size of the core zone and the 

implementation of intensive forest practices by State Forests in two nature reserves designated 

as NATURA 2000 sites. The main argument for this change was that there was a considerable 

risk of bark beetle outbreak, which could potentially damage neighboring forests that were not 
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under the full protection regime as well. As a result the EU launched infringement 

proceedings against the Slovak government for potential violation of the Habitats Directive 

and reconsideration of the park’s NP status according to IUCN standards (Kluvankova-

Oravska et al., 2009). 

 
Situation in near EU neighbors is rather different. In Serbia for example, biodiversity 

governance is subject to state–public partnerships; however, post-socialistic influence and 

lack of democracy results in institutional mismatch. The structure in place is largely based on 

slow moving post socialistic informal institutions and therefore the influence of powerful 

groups with links to former and present political elites. An alarming example is the large-scale 

ski resort constructed by the Serbian government with the support of international capacities 

in the Stara Planina Mountains, which violated six national acts and affected the largest 

protected area in Serbia with potential biodiversity effects on the whole Balkan Peninsula. 

The biodiversity of Stara Planina is represented by a number of ecosystems and species under 

international protection, e.g. the Ramsar site of peat meadows, nine species on the World and 

42 on the European Red List of Endangered Species or a total of more than 100 species 

protected by various national regulations (Kluvankova-Oravska et al., 2009). 

 
Accountability of new actors 

 

In complex multi-governance situation, effective accountability arrangements can be 

particularly challenging to put in place. In such complex environment, is necessary that the 

responsibilities and authorities are clearly defined. In complex systems responsibilities may 

become blurred, and powerful players may take advantage of the situation (Flinders, 2001; 

Pearce et al., 2005). The proliferation of actors does not equate to power and does not 

necessarily enhance the position of weaker social groups. In contrary it may concentrate 

power more in hands of those groups and actors with the necessary resources to operate most 

effectively in the context of complexity (Bache and Flinders, 2004). The emergence of 

opportunistic and strategic behavior such as corruption or shirking is also possible (Ostrom et 

al, 1994). The emergence of multilevel governance in the new democracies of Central and 

Eastern Europe demonstrated the absence of new accountability mechanism, particularly for 

non-representative participants, such as that of non-state actors as documented by 

Kluvánková-Oravská et al. (2009). Authoritative decision making is historically determined 

in Central Europe, the region with traditional culture and rural character (Kluvankova-
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Oravska and Chobotova 2006). The dominance of autorities in decision making has 

accelerated in socialism, where formal institutions but also informal institutions of civic 

society were replaced by externally designed, predominantly prescriptive institutions of 

central planning. 

In Slovakia for example biodiversity governance is decentralized to regional and local self-

governments divided in each park to more administrative units. Specific competencies are still 

wielded by several state organizations, such as the water management, fire and forest 

authorities. The national park administrations have the main responsibility for nature 

protection, preserving biodiversity and national park conservation and management, but it has 

no legal accountability for performing those responsibilities. They have only an advisory 

position to the hierarchical authority which formally makes the decisions (State Nature 

Conservancy and regional administrative units).The shift of powers to multiple authorities has 

the potential of increasing the role of actors from outside the formal decision-making 

boundaries and therefore greater participation in the governance process (Kluvánková-

Oravská and Chobotová, 2006). Hovewer such multiple decision-making structures and 

territorial diversity have a significant effect on the co-ordination of responsibilities. Several 

legal provisions contradict one another, especially those falling under the responsibility of the 

Ministry of Agriculture and particularly with respect to the forestry management6. This makes 

the management structure of Slovak nature conservation very complicated. The diffusion of 

competences and changing patterns in participation demand additional mechanisms of 

accountability. The regulatory setting which enables weaker actors to define a legal basis for 

they actions (Bache and Flinders, 2004) and regular monitoring of the fulfillment of any 

objective is the first step to guaranteeing a better understanding of each actor’s 

responsibilities. Due to the deformation of institutions by socialism civic sector is often 

underdeveloped in CEE countries or largely controlled by few actors (Kluvánková-Oravská 

and Chobotová, 2006). 

 

Conclusions 

 

Multilevel governance in CEE countries can be characterized by a prevailing hierarchical 

structure arising from a limited tradition of decentralization and self-government, rapidly 

affected by transformation and integration processes. The situation varies from country to 

                                                 
6 For example, the Nature Conservation Act (543/2002) declares the protection of nature as a fundamental priority within 
protected areas; however, the Forests Act (61/1977) allows timber production within areas of nature conservation, even 
providing subsidies for activities in areas with extreme climatic conditions (Kluvánková-Oravská and Chobotová, 2006). 



Prognostické práce, 1, 2009, č. 1 31 

country, depending on historical determinants such as the role of property regimes prior to or 

during socialism. These aspects determine the overall effectiveness of institutional changes 

undertaken to transform post-socialist governance structures into the hybrid systems that are 

common in European democracies. 

Based on empirical evidence from studied countries, we might conclude that the mismatch 

between the old hierarchical institutions developed under socialism and the new institutions 

introduced during the transition process still persists and is visible, as illustrated in our paper 

over the forest management conflicts between state actors in Slovakia and the Czech Republic 

or by the exclusion of non-state actors from public consultations and decision making. 

 

EU integration has been found to be a key driving force for changes and synchronization in 

the governance of natural resources. In Poland, Slovakia and the Czech Republic the 

implementation of NATURA 2000 brought some changes especially that the management of 

sites must be negotiated with non-state owners and that compliance is driven by EU 

monitoring. In Belarus and Serbia, the effect of the EU is seen rater as external to existing 

governance regimes.  In both countries, state executives remain pivotal actors as authoritarian 

regimes prevent institutional reform, especially the re-distribution of power to supra- and sub-

national actors. 

 

Decentralization, together with the increasing role of non-state actors, results in cross-scale 

coordination and information management problems in most countries. This was especially 

seen during the designation of NATURA 2000 sites, which in most new member states 

resulted in the preparation of ‘shadow lists’ by NGOs. The immediate reason for these 

conflicts was state centered  the top-down and non-inclusive site designation process. 

The emergence of multilevel governance in the new democracies of Central and Eastern 

Europe demonstrated the absence of any accountability mechanisms, particularly for non-

representative participants, such as non-state actors. The appearance of new institutions 

operating at multiple levels and involving a multitude of groups of actors, is prone to create 

tensions, but evidence from the countries studied indicates that this is not necessarily a 

disadvantage. 
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Chapter 3 
Institutional Rebuild in CEE Countries Veronika Chobotova a  
 

 

ABSTRACT 

The paper looks into the unprecedented political and economical changes in the CEE 

countries, the consequent evolution of formal and informal institutions surrounding these 

changes, and how the process of institutional building affects the environmental governance 

and sustainable development. In particular, it tries to find out how to increase the durability 

and stability of newly imposed institutions. The transition process has offered some 

opportunities and triggered changes but also has been influenced by pre-existing institutional 

settings and thus created new conflicts. The process of transition is very slow, mostly due to 

embedded habits. The article argues that when habits become a common part of the group or a 

social culture they grow into routines and customs and consequently we can understand them 

as barriers to institutional changes. The article highlights the former informal institutions and 

habits as one of the key elements in the process of transition: on the one hand they can be a 

barrier and slow down institutional changes, but on the other hand they can help to make up 

our preferences and give rise to new perceptions and dispositions within individuals. 

 

Introduction 

 

The countries of Central and Eastern Europe (CEE) have undergone unprecedented changes 

in the last two decades. The process of transition was not a ‘simple’ transformation of 

political and economic systems, but reflected massive institutional changes and opened up 

many tensions, which proved difficult to resolve. The process of institutional change has 

altered the formal and legal rules and as a consequence induced new norms and conventions, 

and has been supported by these. Institutional change in the CEE countries was faster and 

more comprehensive than in other European countries in the recent history, which makes it 

intriguing study object. However, most institutions cannot be simply implemented; instead, 

they evolve as a response to social and physical characteristics, and it is a slow process 

(Gatzweiler and Hagedorn 2002). According to Bromley (2006) it is a continual process of 

adaptation to new settings and circumstances. The situation characterized by rapid 
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institutional change, and the consequent increase in social conflicts and overexploitation of 

natural resources affect sustainability in the long run.  

Sustainability as such is not a fixed ideal but an evolutionary process (Cary 1998). Sustainable 

systems are systems that persist, but also evolve and change (Holling, 2003 in Berkes et al., 

2003). Rammel et al. (2007) point out that a co-evolutionary approach is necessary to 

understand such complex systems and to enhance sustainability in the long run. 

Our understanding of sustainability refers to ways in which social and ecological systems 

interact by means of their institutions. Institutions of sustainability therefore relate to 

environmental assets in a fashion that secure their capacity to support development for a long 

time into the future (Costanza et al. 2001; Folke 2006). Institutions represent essential 

linkages between social and ecological system by regulating the relationship among 

individuals and between social and ecological systems. Both social and ecological systems are 

embedded and intrinsically interwoven. Co-evolutionary approach highlights the historically 

developed interactions between complex social and ecological systems, the interrelations 

between economic activity and ecosystems (Norgaard 1994) and the mutual relationship 

between humans and their institutions (Hodgson 2000). A major challenge is to understand 

the process of institutional building for environmental governance that allows sustainable 

management of local, regional and global ecosystems. The connectivity pattern within and 

between social and ecological systems plays an important role in designing institutions for 

sustainable resource use. 

Understanding the conditions for successful sustainable development is becoming an 

increasing central issue in economics and social science. The objective of this paper is to find 

out how the process of transition affects the evolution of institutions, how the process of 

institution building affects the sustainable development of the rural areas and moreover how 

to increase the durability and stability of newly imposed institutions? All this questions are 

important, and not all have yet received a convincing answer. 

The structure of this chapter is as follows: Section 2 summarizes various definitions of 

institutions and outlines the implication of categorization of the institutions in order to 

understand their evolution. Section 3 discusses the notion of the importance of pre-existing 

institutions in the context of the transition process. Section 4 presents a short overview of 

different theories of institutional change.Section 5 provides discussions on the institutional 

rebuild and the main implications of the various approaches to institutional change in the 

context transition countries. Section 6 presents the conclusions. 



Prognostické práce, 1, 2009, č. 1 38 

 

What is Meant by ‘Institutions’? 

 

Before trying to understand the importance of institutions for sustainability and the meaning 

of establishing compatibility between ecosystem and social systems, there is a need to first 

address the content and grammar of various types of institutions and their interaction. The 

classification of institution is proposed as a step in understanding their evolution and change. 

 

Institutions shape behaviours and govern how conflicts are dealt with. The use of the term 

institution has become widespread in social science in the recent years, reflecting the growth 

in institutional economics and the use of the institution concept in several other disciplines, 

including philosophy, sociology and geography (Hodgson 2004). 

 

The problem appears when one moves beyond the effort to develop a general definition of 

institutions to ways of classifying them. 

Institutions are the rules of the game in a society, humanly devised constraints that 

shape human interaction, made up of formal constraints (rules, laws, 

constitutions), informal constrains (norms of behaviour, conventions and self-

imposed codes of conduct), and their enforcement characteristics (North 1994). 

 

However, as Bromley (2006) pointed out, institutions cannot be seen only as constrains. In 

our everyday life, rules are both positive and negative signals concerning individual 

behaviour. If an institution restrains an individual (or group or class of individuals), it 

simultaneously liberates another individual (or group or class of individuals) (Bromley 1992). 

This correlative nature of institutions, meaning the dual character of any rule, has been 

recognized by the legal scholar Wesley Hohfeld (1913; 1917). Institutions both constrain and 

enable behaviour. Or as Hodgson (2004) pointed out, they are not always the antithesis of 

freedom; they can be its ally. The definition by Crawford and Ostrom (2005) is of a similar 

character. They define institutions as a broad set of shared linguistic constrains and 

opportunities that prescribe, permit or advise actions or outcomes for participants in action 

situations. 

 



Prognostické práce, 1, 2009, č. 1 39 

Another reason why we do not fully accept North’s definition of institutions is because of lack 

of explanation how the rules are enacted. Hodgson (2004) emphasizes that this does not 

necessarily have to be entered into definition, but there has to be some account of how rule-

systems affect individual behaviour. In this sense Bromley’s’ definition (1989; 2006) where 

he understands institutions as social rules that define socially acceptable individual or group 

behaviour: they are sets of dual expectations; is more appropriate. In this thesis we are using 

the terminology of institutions defined Hodgson (2004) where the institutions are social rule-

systems (not only ‘simple rules’), or durable systems of established and embedded social 

rules that structure social interaction. 

 

Our interest in Bromley’s and Hodgson’s definition of institutions arises from their use of the 

term ‘socially acceptable’ or ‘embedded’. In order to understand why people respect, accept 

and do not ignore certain rules (institutions), we have to focus on their ‘habituation’ or, using 

John R. Common’s (1934) terminology, ‘institutionalized mind’ or ‘instituted personality’. 

 

Clearly, the mere codification, legislation or proclamation of a rule is not sufficient to make 

that rule affect social behaviour (Hodgson 2004). It might be simply ignored, just as many 

farmers ignore restrictions on certain pesticides, or tourists break the ban on the use of 

vehicles in certain parts of protected areas. 

 

It is easier to recognize the evolution of norm into law when there continues to be a good 

reason for that evolution. Thus, the current legal domain can be understood as simply 

codification of earlier customs that were found to have durable persistence or value (Bromley 

2006). People accept rules when they are socialized into and habituated to the prevailing 

circumstances or as Commons claimed, the individual mind is formed by accommodating 

itself to the prevailing customs and practices (Ramstad 2001). Various forms of regularized 

behaviour become codified in a variety of ways. 

 

On the other hand, what makes a rule become a habit and what makes people accept it? First 

of all, it has to be slowly and gradually embedded into shared mental models, shared habits of 

thought and behaviour. Habits are the conditional, rule-like dispositions that marshal 

behaviour (Hodgson 2004). People will slowly start to see newly emergent practices, choices 

and actions as normal, right and correct. In a situation where prevailing institutions are the 

plausible cause of emergent problems, new institutions will become the plausible cause of 
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solutions to those emergent problems (Bromley 2006). Off course there will always be 

individuals complaining about the new institutional arrangement (e.g., new zoning restrictions 

in protected areas). Notice that over time, pre-existing behaviour – whether or not officially 

(legally) sanctioned – takes on the aura and the presumption of the right, but especially in the 

mind of those well served by the status quo ante. Such behaviour is simply the artefact from 

the earlier times when there was ‘no law’ (Bromley 2006). Then such complaints are 

groundless because their customary actions against which change is now to be gauged was 

itself not an exercise of free will or freedom; rather, the human mind had already been shaped 

by ‘naturalizing’ that which it had gradually come to regard as normal (Ramstad 1990). As 

Bromley (2006) stresses, we become, to a certain extent, who we are in virtue of what the 

prevailing institutional arrangement make – indeed, often force – us to become. This is 

especially true for the CEE countries, where forty years of command and control regime 

formed people’s behaviour. 

 

How could it not be this way? Here I would like to use an example of an interview with the 

mayor of a municipality in Slovakia, where he mentioned that 

‘Moses was leading Jews across the desert for forty years. People usually ask if it was 

because the desert was so large, but the answer should be no, it was because those 

who remembered how things had been before had to die off, whereby those arriving to 

the different and better land would be thankful to God for that change’. 

 

In the CEE countries people still have in mind the system where a ‘de facto’ open-access 

regime was considered normal and right and that still forms a major mental model for 

individuals’ behaviour. As an example, we can see the accepted violations of nature 

protection law – such as illegal tourist facilities in protected areas. However, after the fall of 

the communist regimes new acts and laws came into force, which was simply a new 

constellation of institutions formulated in the legislative, executive and juridical realms. 

According to Bromley (2006), new institutions at the national, regional, or local level 

represent collective actions in restraint, liberation, and expansion of individual action; a new 

law or a new rule is simply an alteration in prior collective action (or mere custom) that 

modifies extant choice domains of individuals. Some will be aided by those new working 

rules, and some will be harmed (ibid). Thus, when institutions changed, those whose actions 

have been newly constrained have invariably complained. 
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However, in the slow process of transition our offspring, who have never been exposed to 

such a regime, are (will be) socialized into and therefore become habituated to settings and 

circumstances very different from those of their elders. And by being so habituated, they are 

(will be) different from the rest of us (Bromley 2006). 

 

Grammar and Classification of Institutions 

 

When classifying institutions, it is reasonable to relate to the type of problem they are meant 

to solve and what role in the social life they have. They simplify life, co-ordinate action, bring 

order to human relationship, but also produce and protect values and interests. Moreover, they 

create expectations about others’ behaviour (Hodgson 2004; Crawford and Ostrom 2005). 

Hodgson (2004) emphasizes that much human interaction and activity is structured in terms of 

overt or implicit rules. 

 

Several scholars have criticized the drawing of a sharp line between various types of 

institutions. However, when studying the formation and evolution of institutions, we incline 

to Crawford and Ostrom’s (2005 in Ostrom, 2005) opinion that clear distinction can help us 

understand their evolution and change; when conventions or norms evolve into rules and why. 

 

To distinguish various types of institutions, Crawford and Ostrom (1995) use something 

called the ‘ADICO syntax’7, consisting of five elements, which make up all the types of 

institutional statements. Understanding the ‘grammar’ of institutions can help us find what 

difference it makes if the prescription is a rule or a norm and to find out the point at which a 

norm can be said to have evolved into a rule. 

 
There are overlaps between norms and conventions, although they are both non-codified 

generally accepted regularities in behaviour that bring order, civility, and predictability to 

human relationships (Bromley 2006). Conventions have a variety of forms but their common 

feature is to simplify various complexities of life by structuring and classifying, by combining 

a certain situation with a certain act or solution (Vatn 2005). They also solve co-ordination 

problems. 

                                                 
7 A: An Attribute is the characteristics of those to whom the institutions applies; D: A Deontic defines what one may (permitted), 
must (obliged) or must not (forbidden) do; I: An Aim describes particular action or outcome to which the deontic is designate; C: 
A Condition defines when, where and to what extent as Aim is permitted, obligatory or forbidden; O: An Or Else assigned 
consequences (e.g. sanctions) for not following a rule.  
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Following their ‘grammar’, both ‘Or Else’ and ‘the Deontic’ are omitted. A convention just 

says how something is to be done. As Crawford and Ostrom (2005) pointed out, if individuals 

share only ‘AIC‘ statements, their discussion of why they would follow such advice focuses 

only on prudence and wise judgement. In the case of norms, only the ‘Or Else’ is omitted. 

Norms are inherited practices of everyday life that constitute much of what it means to be 

socialized into a particular culture (Bromley 2006). They define what is an appropriate or 

right act. Although they do not arise from rulings and declarations of authoritative agents with 

coercive power of the state behind them, the term ‘must’ or ‘must not’ describe what 

individuals should do. When norms are fully internalized, they work via feeling of guilt and 

no external sanction is needed. However, some ‘Or Else’ can be involved, even though its not 

part of the definition. If a norm is not fully internalized, group pressure may still make people 

follow it. Vatn (2005) calls it an implicit, non-formalized ‘Or Else’. 

 

We see, therefore, that norms and conventions must be distinguished from the class of 

institutions for which there exist formal (codified) enforcement mechanisms (Bromley 2006). 

Formally sanctioned rules are different from the above categories in various ways. The 

‘grammar’ of legal institutions contains all five elements of ADICO syntax. The formalized 

‘Or Else’ component is very important to this category. As institutions (working rules) are 

sets of dual expectations, they indicate what ”individuals must or must not do (compulsion or 

duty), what they may do without interference from other individuals (privilege or liberty), 

what they can do with the aid of collective power (capacity or right), and what they cannot 

expect the collective power to do on their behalf (incapacity or liability)” (Commons 1924). 

The ways in which those institutions are promulgated and enforced constitute the legal system 

of the society (Bromley 2006). The third party with extended power to use force is the 

sanctioning authority of working rules. According to Vatn (2005), third party regulations – 

that is, state regulations – are necessary. However, such authority does not have to be the state 

with courts, lawyers and jails. It is sufficient that the society have a structured set of rules and 

sanctions that result in social order. When they are recognized on the part of the members of 

the collectivity, they are understood as the legal system (Bromley 2006). 

Another reason why norms and conventions are different from legal rules, is that the former 

tend to changed continuously, albeit more slowly (Roland, 2008). The change of legal rules 

does not necessary mean the change of norms. An important element is whether or not 

institutions can change by authoritative decision. Although the legal rules or laws can be 
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changed overnight, their effectiveness and enforcement also depend on their acceptance in 

society and on the existing social norms and conventions. 

 

Importance of Institutions in Transition Process, Evolution or Co-evolution 

 

The transition process in CEE countries has been given names such as ‘jump start’, 

‘institutional gap’ (Gatzweiler and Hagedorn 2002) and ‘institutional vacuum’ (Stark 1996; 

Hanisch et al. 2001) in literature, and the Western model of privatisation as essential 

institutional transformation was intended to be implemented instantly, thus ignoring the 

importance of interaction within SES and co-evolution of institutions. 

 

People believed that capitalism would appear magically from the morning mist if only the 

heavy hand of government would get out of the way (Bromley 2000). According to Evans 

(2004), such imposition of uniform institutional blueprints based on idealized versions of 

Western institutions can be called ‘institutional monocropping’. Such an oversimplified view 

that transition involves an unproblematic imposition of a Western blueprint is contested as 

being shaped by existing informal institutions and social conflicts (Gowan 1995; Smith and 

Pickles 1998). Routines and practices endure from the socialist period. Thus, the 

transformation cannot be viewed as a replacement but rather a recombination; in other words, 

actors in the post-socialist context have been rebuilding institutions not on the ruins but with 

the ruins of communism (Stark 1996). The transition involves not the imposition of a 

blueprint on a ‘blank’ social and economic space, but a reworking of institutions of central 

planning (Williams and Balaz 2002). The institutions are given by our history and constitute 

our socio-economic flesh and blood (Hodgson, 1998). In this paper we propose to view 

institutional change as the interaction of between prevailing norms and legal rules. It is this 

interaction that can influence institutional change, both positively and negatively. 

 

To understand the process of institutional changes in the transition countries of Central and 

Eastern Europe, we have to underline the necessity of assuming the prior existence of some 

other institutions. So the main problem, which we want to discuss here, is the theoretical 

impossibility of starting with – as Hodgson (1998; 2002) calls it – an institution-free ‘state of 

nature’ in the analysis of the transition process. Van den Bergh and Stagl (2003) also pointed 

out that such a process cannot occur in a vacuum but is affected by economic, social and 

ecological forces. According to Rammel et al. (2007), the evolution of institutions over time 
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(either by deliberative design or spontaneously) is always constrained by path dependencies. 

This means that their structure, rules and objectives reflect past conditions and reveal on the 

process of adaptation over time (Hodgson 1993). Thus the process of implementation of new 

institutions in the transition period of the CEE countries has been difficult because it has 

relied on previous institutions (rules and norms). 

 

At the theoretical and methodological level, there is no clear consensus among modern 

researchers as to what constitutes an adequate or acceptable level of explanation of the 

process of emergence of institutions (Hodgson 2002). The work of many ‘new’ institutional 

economists is concerned with showing how spontaneous institutions can emerge simply out of 

interaction of individuals, without considering that those individuals are acting in a certain 

institutional context. We are all born into and socialized within a world of pre-existing 

institutions, even if these institutions were made by others (Hodgson 1998) and our purposes 

can be partly explained by relevant institutions. On the other hand, those institutions can be 

partly explained in terms of other individuals. Individuals interact to form institutions, while 

individual purposes or preferences are also moulded by socio-economic conditions. 

Individuals are both producers and products of their circumstances. 

 

Figure 1: Institutions-individuals influential circ le 

 

 

 

 

 

 

Thus the idea of explaining all institutions in terms of individual interaction alone should be 

abandoned. What is required is a theory of process evolution and learning rather than a theory 

that proceeds from an original, institution-free ‘state of nature‘ that is both artificial and 

untenable (Hodgson 1998). In the recent years, a number of ‘new institutional’ economists 

have also moved in this direction and recognized the importance of the evolution of 

institutions, in part from other institutions, rather than from the model of rational individual 

behaviour tracking out unintended consequences of human interaction in an assumed 
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Based on Hodgson (1998) 
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hypothetical, institution-free ‘state of nature’ (Hodgson 1998). They now stress that 

individuals changed by circumstances are an important or legitimate matter for economic 

analysis. Aoki (2001), for example, identifies a historically bestowed set of institutions 

together with individuals as given. 

 

Our interest in looking into institutional change from the ex-post analysis arises because, 

according to Bromley (2006), any new institution is simply an alteration in prior collective 

action (or mere custom) that now modifies the extant choice domains of individuals. He also 

pointed out that those who will be harmed by new working rules perceive the status-quo-ante 

institutional arrangement as historically sanctified and therefore justified reality. Institutional 

change forces some people to change the ways they have been doing certain things (ibid.). 

 

By recognizing that human activity can only be understood as emerging in a context with 

some pre-existing institutions (norms and rules), we are better able to understand how such 

interaction can influence the durability and stability of new institutional forms. It can be 

thought that instant implementation of an institution such as private property rights can be a 

good starting point for changing people’s mental models. However, ideologies have played an 

important role in the CEE transition countries. The forty years’ influence of former 

institutions and a centrally planed regime have affected the people’s values, preferences and 

attitudes for a long time. In fact, such a process never stops in the course of one’s life. 

According to Van den Bergh and Stagl (2003), such a cultural influence can last very long. 

They mention that parents are also grandparents and thus transmit culture to their children and 

grandchildren. In a very slowly changing environment such as the period of communist 

regime, the cultural influence is very effective. Since institutions, especially those at the 

embeddedness level (norms, values, shared mental models) change slowly, building 

institutions of sustainability is a complex task (Gatzweiler and Hagedorn 2002) and cannot be 

seen as a process starting from an institution-free situation. 

 

If in principle every component in the system evolves, then too should individual preferences. 

According to Hodgson (2002), malleability of preferences can explain the evolution and 

stability of institutions. Institutions mould individual purposes and preferences through 

psychological and social mechanisms (process of socialisation and education). This 

preference malleability could improve the possibility and stability of an emergent institution 

and overcome difficulties in some cases where institutions fail to emerge (ibid). This process 
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is particularly important in the transition countries, where it is necessary to change the habits 

of thought and behaviour in order to increase the durability and stability of newly imposed 

institutions. This process of affecting individuals by institutions is called downward causation 

(Commons 1934; Hodgson 2002; 2004). According to Veblen (1919), the situation of today 

shapes the institutions of tomorrow through a selective, coercive process, by acting upon 

people’s habitual views of things. The key elements in this process are habits, which help to 

form our preferences and give rise to new perceptions and dispositions within individuals. 

This process will be discussed further in the next chapter. 

 

We argue the required institutional arrangements for achieving suitable environmental 

governance cannot be established easily as there was no ‘institution-free space’. The period of 

transition in the CEE countries is a slow, complex and dynamic process that requires 

evolution, co-adaptation and learning rather than ‘shock therapy’. 

 

In the transition situation, we cannot speak about simple institutional change or the evolution 

of new institutions but rather institutional co-evolution. The next step is thus to focus on a co-

evolutionary approach in which the emphasis is on the ongoing process of consecutive 

changes. Such a co-evolutionary approach focuses more on understanding the past (ex-post 

analysis), also helping to understand how today’s conditions and problems were created in the 

past. By analysing the path dependence of co-evolutionary development, it increases our 

ability to maintain options for sustainable futures (Rammel et al. 2007). 

 

In order to understand such a complex process, the following chapter focuses on the ongoing 

process of change and which takes into consideration the influence of past and prevailing 

institutional factors (habits) on the durability of newly established institutions. However, first 

we will compare different economic theories of institutional changes and the emergence of 

different institutions in the situation of a transition process. 

 

Institutional Change: Different Positions 

Institutional change covers both the process of changing existing institutions and 

establishment of new institutions in a field where such institutions have not existed before. As 

a matter of fact, the process of institution building for environmental governance in the CEE 

countries is affected by the particular procedures and problems arising from the process of 
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transforming the former political and socio-economic systems (Gatzweiler and Hagedorn 

2002). The breakdown of the command economies of Central and Eastern Europe highlighted 

the problem of institution building. The question becomes to focus on whether one should rely 

on spontaneity or on the deliberate construction of market institutions, should one use the 

forces of collective bodies such as the state to form private property and a market type of 

exchanged structure? (Vatn 2005) 

 

The Co-evolutionary Perspective on Istitutional Change 

The distinction between the evolutionary perspective on institutional changes and other 

institutional economics has become blurred (Hodgson 1993; 1998). However, the main 

domain of ‘old’ institutionalism is and recognition that evolution of institutions can only be 

understood as emerging in a context with some pre-existing institutions and the perspective on 

the importance of the concept of habits (Hodgson 1998). In this view, the habit is regarded as 

crucial to the formation and sustenance of institutions. This is noticed when looking on their 

definition of the institution. Hamilton’s ‘A way of thought or action of some prevalence and 

permanence, which is embedded in the habit of people’ (Hamilton 1932), or Veblen’s (1919) 

definition ‘settled habits of thought common to the generality of men’ are just few showing 

the importance of the concept of habits. 

 

When an individual is making a decision, s/he acquires ways of looking at things, choosing 

her/his alternatives and dealing with others. The ways of looking at things are referred to as 

her/his habitual assumptions, or ‘institutionalised mind’. Habits themselves are formed 

through repetition of actions or thought (Hodgson 2002). As Hodgson (2004) pointed out, 

repeated behaviour is important in establishing a habit and, to the contrary, habits are 

repertoires of potential behaviour, and they can be triggered and reinforced by appropriate 

stimuli and contexts. They are influenced by prior activity and have durable, self-sustaining 

qualities (Hodgson 2003). Veblen (1914) stressed that accustomed ways of doing and thinking 

not only become habitual matter of course but they come likewise to be sanctioned by social 

convention and so become right and proper. When their mind is institutionalised, they pay no 

attention to prevailing habitual assumptions till some limited factors emerge and go contrary 

to what they were habitually expecting. Individuals are dominated by these habitual 

assumptions arising from the prevailing customs of the time and place, and their opinion can 
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change with changes in economic or political conditions (Commons 1931), or is adapted to 

changing environments (Hodgson 2004). 

 

In the previous chapter, we mentioned the malleability of preferences and the importance of 

habituation for institutional change. According to Hodgson (2002), this process of downward 

causation – or habit formation – results from framing, shifting and constraining capacities of 

social institutions, which through habit give rise to new perceptions and dispositions within 

individuals. Once habits become established, they become a potential basis for new intentions 

and beliefs. As a result, shared habits are the constructive materials of institutions providing 

them with enhanced durability, power and normative authority (ibid). Such an approach is 

especially important for our research into institutional changes in the CEE countries, where 

newly established institutions have not fully ‘fitted’ into peoples’ minds. We want to 

understand the extent to which these mechanisms of habituation play role in a transition 

countries and how such a process of habituation helps to strengthen and sustain the newly 

established institutions. 

 

In Veblen’s writings, habits are not actions but dispositions that guide them: dispositions or 

propensities. They are a tendency to behave in a particular way in a particular situation. 

 

As Ostrom (2007) indicated, human agents frequently try to use reason and persuasion in their 

efforts to devise better rules. However, in the old institutional economics, reason and belief 

are removed from the exclusive driving forces of human action, compared to the neoclassical 

view, where habits are seen as based upon rational behaviour. From the evolutionary 

perspective, habits come before reason, which does not make reason or belief less important. 

As Hodgson (2003) pointed out, reason is always situated in a context, and relies on 

surrounding changing circumstances, including social institutions and thus it is an iterative 

process of adaptive response. 

 

Hodgson (2004) writes that reason is deployed to make a choice when habits conflict or are 

insufficient to deal with complex situations and in turn, reason becomes habituated. Such 

adaptation of our minds in the interaction of changing conditions means, according to Daugert 

(1950), that habits of thought are not merely the passive products of our environment but are 

active, dynamic, and creative instruments searching for conduct adaptable to changing 

circumstances. 
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The view that habits and instincts are the basis for motivation, according to Veblen (1914), 

dominates any rational calculation of individual interest or objective. The neoclassical view 

gives priority to deliberation over habit. As Hodgson (2004) stresses, the evolutionary 

perspective questions rationality as an entirely context-independent matter, although he does 

not attack the notion that humans act for reason. But reasons and beliefs themselves are based 

on habits and instincts, and cannot be sustained without them (ibid). Any our action is based 

on habits from the past. Thus by analysing any existing action situation, we must focus our 

attention on past habits. Margolis (1987) pointed out the hierarchy of instinct, habit and 

reason, where habits must be built out of instincts, and judgement must somehow derive from 

instinct and reason. Habit comes before both belief and reason. Habit supports rather than 

obstruct rational deliberation; without habit, reason is disempowered (Kilpinen 1999). In the 

perspective of old institutional economics, reason always requires habit to operate. But the 

reverse is not always the case, because although sometimes decision leads to habits: we often 

form habits as the result of non-discursive impulses such as instincts. Habit has priority over 

reason and instinct has priority over habit (Hodgson 2004). 

 

Figure 2: Hierarchy of human action 

 

 

     

 

 

 

 

Based on Margolis (1987) and Hodgson (2004) 

 

Common to these approaches is the idea of habits being the foundation of learned behaviour. 

In the evolutionary perspective, institutions emerge from the complex interaction among 

individuals, their habits and accumulated knowledge (Van den Bergh and Stagl 2003). 

Learned skills become partly embedded in habits. When habits become a common part of the 

group or a social culture they grow into routines and customs (Commons 1934). As Hodgson 

(1998) stresses, the habits and routines preserve knowledge and institutions act through time 
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as their transmission belt. The imitation and emulation of behaviour leads to the spread of 

habits, and to the emergence and reinforcement of institutions. In turn, institutions foster and 

underline particular behaviour and habits, and help transmit them to new members of the 

group (ibid.). Also Veblen saw conventions, customs and institutions as repositories of social 

knowledge. According to Hodgson (2004), institutional adaptations and behavioural norms 

are stored in individual habits and can be passed on to succeeding generations by education or 

imitation. Each individual learns to adapt to the prevailing circumstances, and through 

repeated action acquires culturally specific habits of thought and behaviour (ibid). 

 

Summarizing the argument so far, what has been stressed in this section is the co-evolutionary 

approach to the emergence of institutions with a particular emphasis on the role of habit. The 

suggestion here is that especially during the transition process of Central and Eastern 

European countries the emergence and the stability of some institutions maybe enhanced by 

formation of habits. As the ‘old’ institutionalists argue, the transmission of information from 

institutions to individuals is impossible without a coextensive process of enculturation, in 

which the individual learns the meaning and value of that information. 

To recapitulate, important and interconnected aspects of institutional change in transition 

countries have been shown here. First, there is the importance of impossibility of taking 

individuals as given, without taking into consideration pre-existing institutional settings and 

habits, and the importance of the emergence of reason and deliberation with a particular 

emphasis on the role of habit. The second and the key related issue is the possibility of 

institutions having a reconstructive effect on the preferences of individual actors through the 

process of habituation and the degree to which the evolution of institutions and their 

durability may depend on the formation of habits. 

Focusing on the transition process, we can argue that changing norms and rules of 

sustainability require adequate learning process embeddings or habituation of newly 

established institutions. Next section adds further credence to these arguments by considering 

some empirical difficulties that are raised where the co-evolutionary path is aimed to be 

‘shortcut’ in order to fasten the process of building institutions for sustainability. 

 

Discussions: Exploring Links of Imposed and Spontaneous Institutional Change  

In Central and Eastern European countries, fundamental institutional changes have taken 

place in the last two decades. All these processes have altered the formal and legal rules and 
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as a consequence slowly induced new norms and conventions, and have been supported by 

these. Institution building towards environmental governance and sustainability is a very 

specific, complex and not completely predictable process. The question arises whether it is 

possible to achieve both transition and sustainability within a few decades. What is missing 

here is sufficient time given for building durable institutions or for co-evolution of institutions 

for sustainability. Such a process is influenced by pre-existing institutions. People are 

mentally still under the influence of the previous regime. We argue that in the transition 

situation of the CEE countries, the assistance of a powerful pre-existing institutional setting is 

required to create or sustain institutions of sustainability. As Hodgson (2002) pointed out, 

while some institutions can emerge and develop spontaneously, it is often the case that an 

institution reaches an important stage of development when it becomes consciously 

recognized and legitimated by the state. 

 

In the case of a transition country, the state can play an even more powerful role than just a 

declaratory or legitimising one. This argument does not imply that the state is necessarily the 

best or only solution to institutional change. However, the bottom-up spontaneous emergence 

of an institution or institutional change in a transition situation is a very long process and is 

influenced by pre-existing institutional settings. An example from the CEE countries in 

searching for constructive solutions for environmental problems such as the effort to create 

funds for biodiversity protection or sustainable development. The emergence of such an 

instrument has rarely occurred spontaneously or by a bottom-up approach of individuals. 

There was no habit or previously existing institution of investing finances in a common 

budget, specifically for issues connected with the environment or sustainability. Only by 

decentralization and state intervention the local political bodies were able to introduce an 

environmental tax (e.g. energy, waste management or tourist sector) and use it for their own 

purposes while returning it into the development of the area. For example in tourism sector 

each provider of accommodation has to pay the municipality a tax based on the number of 

tourists and nights spent in his/her hotel. In the early stage of implementation of this 

instrument usually most of the local entrepreneurs are against it, especially due to the fact that 

the state or government imposed it. However, in most cases when they found the re-

investment of this money are guaranteed by transparent and fair rules, they started to support 

the idea and understand it as necessary and an important instrument for local sustainable 

development. The support of the tax instrument by local actors and the creation of a habit of 

paying own money for sustainable development make this institution more durable. 
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The development of an institution such as the introduction of entrance fees and thus 

controlling access to the National Parks and reducing the pressure of tourism on sensitive 

areas without state intervention, especially when the impact of such pressure is not yet visible, 

can be a very long process. Although the state intervention is critical for the creation of such a 

rule, such a process should go in line with the actors’ involvement and transparency. 

 

We can conclude that neither state intervention nor bottom-up emergence can work alone in 

transition countries. It is not possible to rely only on one perspective; both are necessary for 

the evolution of institutions of sustainability. 

However such process should go in line with actors’ involvement and transparency. 

 

Conclusions  

The aim of this paper was to raise some theoretical questions concerning the process of 

institutional change. The analysis of the evolution of institutions shows that past institutional 

settings can have a significant influence on the current institutions and behaviour of the actors 

within transition countries. 

 

In summary, we can say that many institutional changes in the last 20 years have created a 

complex institutional setting for nature protection and environmental governance. The 

transition process has offered some opportunities and triggered changes but also has been 

influenced by pre-existing institutional settings and thus created new conflicts. Instant 

implementation of an institution such as private property rights can be a good starting point 

for changing people’s mental models. However, ideologies have played an important role in 

transition countries. The forty years’ influence of former institutions and centrally planned 

regime has affected the values, preferences and behaviour of the people for a long time. The 

process of transition is thus very slow, mostly due to embedded habits and informal rules. 

Following Commons (1943), we have argued that when habits become a common part of the 

group or a social culture they grow into routines and customs and consequently we can 

understand them as barriers to institutional changes. Especially at the beginning of the 

transition process, individuals were dominated by ex-communist habitual assumptions arising 

from the prevailing customs of the time and place and thus newly established institutions have 

not ‘fitted’ well into their minds. In CEE countries, most of the environmental organizations 

or organizations for sustainable development and their corresponding institutions emerged as 
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a recombination of previous ones and the imposition of new rules was affected by previous 

institutional settings. In the changing social and economic environment, it was difficult to rely 

on former informal rules and habits which prevail from the communist period. Informal rules 

and conventions are those types of institutions which together with habits change slowly. One 

can always find examples to the contrary, but norms and habits, seen as a whole tend to 

change slowly. The interaction of those slow moving institutions with newly imposed 

institutions created conflicts. Thus most of those organizations did not work effectively and 

either have vanished or transformed to completely new ones with formalized rules. Moreover, 

the instant implementation of western institutions (or ‘institutional monocropping’) was 

affected by different biophysical conditions and the attributes of local communities. It 

provides a rational why reforms in the given area must be build on these local conditions. 

Ignoring these factors in designing institutional reforms is likely to be a recipe for failure. 

By looking at the institutional changes from the evolutionary perspective, another question 

arises: How to change deeply embedded habits and preferences of individuals? Newly 

established institutions can mould individual purposes and preferences through social 

interactions. This process is particularly important in the transition countries, where it is 

necessary to change the habits of thought. Individuals learn through repeated action and thus 

can acquire new specific habits of thought and behaviour. Repeated behaviour is also 

important in establishing a habit and behaviour in order to increase the durability and stability 

of newly imposed institutions. By creating rules that enhance the repetition of actions, various 

rules thus become habits. Thus this process of habituation helps the rule itself become stable 

and durable. However it is not our intention to see individuals only as puppets of institutions. 

Not only institutions that enhance the repetition of actions are important for the change of 

habits. We observed other factors such as leadership was critical for the habituation of top 

down implemented institutions. 

 

We argue that this gradual process is particularly important in the transition countries, where 

it is necessary to change the habits of thought and behaviour in order to increase the durability 

and stability of newly imposed institutions. In this article we wanted to highlight the ‘slow-

moving’ informal institutions and habits as one of the key elements in the process of 

transition: on the one hand they can be a barrier and slow down institutional changes, but on 

the other hand they can help to make up our preferences and give rise to new perceptions and 

dispositions within individuals. It is necessary to mention that habit is not the only factor 

involved in the transition process, but it is important when interact with other factors. Having 
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pointed the importance of pre-existing institutions in institutional change, the article 

highlights the role of state in the emergence and sustenance of some sustainability institutions. 
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Chapter 4 
The Role of Market-Based Instruments for Biodiversity Conservation in 
Central and Eastern Europe    Veronika Chobotova a, Tatiana Kluvanková-
Oravska b 
 

 

ABSTRACT 

This paper presents the development and the emergence of market incentives for biodiversity 

conservation in biodiversity governance in Central and Eastern European countries. Although 

the development of market-based instruments for biodiversity governance has been receiving 

increasing attention as a possible cheaper and more effective alternative to the regulatory 

approach all around the world, it is particularly challenging in post-socialist countries, where 

the state command-and-control economy disturbed the functioning of markets. Our analysis 

indicates that market-based instruments can increase the effectiveness of biodiversity 

governance, but are not always suitable and appropriate. The following preconditions for 

effective design of market-based instruments in Central and Eastern European countries have 

been identified: clear property rights, rules on information dissemination, monitoring 

responsibilities, and sanctioning. Our results show that successful implementation of market-

based instruments for biodiversity governance in CEE countries is furthermore influenced by 

pre-existing institutions and local circumstances which affect the performance of those new 

mechanisms. However, MBIs should complement rather than substitute regulatory 

approaches. Thus, in combination with traditional regulation, market-based instruments can 

be seen as crucial steps and new options towards conservation objectives and effective 

biodiversity governance. 

 
Introduction 

 
Biodiversity provides human society with a vast diversity of benefits, such as the provision of 

food, fibre and fuel, regulation of air and water quality, flood protection, pollination, pest 

control, recreation, and many more. Our well-being is totally dependent on the continued flow 

of natural services. This statement implies that these services have some value to people, 

which in turn implies that these services have an economic value which can be internalised in 
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economic policy and the market system. However, some of those services are difficult to 

quantify, which impedes estimation of their economic value and the development of 

appropriate market incentives (McNeely, 2009, p. 135). Due to problems with evaluation, 

most of these benefits are not captured by conventional market-based economic activity 

(Balmford et al., 2002, p. 951). 

 
The situation in which markets are either entirely lacking or do not sufficiently account for the 

‘true’ or social cost of economic activity is referred to as market failure (COM, 2007). Market 

failure, in the case of biodiversity, originates from the nature of the goods and services 

provided by biodiversity. Biodiversity-related goods and services have been seen as public 

goods that benefit large groups of people (McNeely, 2009, p. 137), and the costs of 

producing/maintaining a good or service are borne by others than the beneficiary. By the very 

nature of this characteristic, the market fails to conserve the biodiversity asset. 

 

Imperfect markets are one of the reasons behind current unsustainable use of natural resources 

and high biodiversity losses (Brauer et al., 2006, p. 9). In order to ensure that conservation of 

areas with a high ecological value takes place in spite of market failure, almost all European 

countries have introduced regulation on production practices of land owners or granted 

specific areas legal protection from various types of economic use (known as command-and-

control regulation, CAC). The status of protected areas recognises the different degrees of 

importance of the area concerned in terms of landscape, biodiversity and as a recreational 

resource. They are managed by national and local agencies or voluntary conservation 

organisations as national parks, nature reserves or other types of protected areas. It is 

estimated that approximately 16% of European land (39 European countries) is currently 

within nationally designated protected areas, amounting to 100 million hectares (EEA, 

2009a). At the same time, 40–85% of habitats and 40–70% of species of European interest 

have an unfavourable conservation status (EEA, 2009b, p. 8). The management budgets for 

parks and protected areas across Europe are closely associated with national incomes. Due to 

lack of funding and political support, many of these protected areas are frequently ineffective 

in practice and exist only on paper. The problems of ‘paper parks’ arise when funds are 

insufficient to implement and enforce protected area restrictions (Mullan and Swanson, 2009, 

p. 6). 
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The solutions to the current, mostly financial difficulties, faced by biodiversity organisations 

require biodiversity agencies to become more like accountable service providers, generating 

also public benefits through effective regulations and market forces (Inamdar et al., 1999). 

The development of market-based instruments (MBIs) for biodiversity conservation has thus 

been receiving increasing attention as a possible cheaper and more effective alternative vis-à-

vis the regulatory approach. The use of market forces reduces the state resources spent on 

conservation activities. The introduction of such instruments results in generating revenues 

that can be used for environmental improvement, which potentially may reduce the burden on 

taxpayers. 

 

However, introduction and expansion of such instruments is particularly challenging in post-

socialist countries, where the state command-and-control economy disturbed the functioning 

of markets. In addition, in most socialist countries, basic institutions of capitalism such as 

private property existed only in very limited areas. In this paper, we trace back the 

development and problems in relation with the emergence of market-based instruments for 

increasing the effectiveness of biodiversity governance in Central and Eastern European 

(CEE) countries. The key factors for success and failure of these instruments are assessed. For 

comparison of empirical evidence, we chose Poland, the Czech Republic, and Slovakia. The 

countries were characterised by different roles of private property during the socialist regime 

and different paths regarding transformation and land restitution also in protected areas after 

the transformation. Within the European Marie Curie Research Training Network 

“GoverNat”, data on different market-based instruments in CEE countries have been collected 

based on a desk-study research involving secondary data. In particular, we reviewed academic 

literature and other publications and documents. We also interviewed experts such as 

researchers and civil servants in order to access internal publications and statistics. Following 

the literature review, a few examples of the practical use of various MBIs in different CEE 

countries were chosen and analysed in more detail. The paper builds on Chapters 1 and 5 and 

will describe the challenges and difficulties affecting the performance of new market 

instruments as novel tools for good biodiversity governance under the conditions of CEE 

countries. The paper concentrates on the uses of market-based instruments that are specially 

designed for the conservation and sustainable use of biodiversity in the multilevel governance 

of the enlarged EU.  
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Command-and-control approach versus development of markets in Central and Eastern 
Europe 

 

During the socialist regime in the countries of Central and Eastern Europe (CEE), the internal 

institutions of civic society were replaced with externally designed ones for top-down control, 

and central planning substituted for the spontaneous co-ordination of markets (Kasper and 

Streit, 1998, p. 415). In most CEE countries, land was nationalised shortly after the 

introduction of socialist regimes and private property practically did not exist. Almost all 

protected areas were owned and regulated by the state, with some limited resource use for 

citizens. However, the role of private property rights and market elements for biodiversity 

conservation during the communist period differed in the analysed countries. Poland was the 

most liberalised country in the region. For example, seventy-six percent of agricultural land in 

Poland was cultivated by private family farms, which was unique in the Soviet bloc. Some 

land and real estate was also privately owned in protected areas. National park directorates 

regulated the use of the private assets. The owners of private land transformed to national 

parks could either be compensated for the land or exchange it. The directorates could also 

allow some prohibited activities within the parks such as collection of protected plants, 

picking mushrooms, collection of resin, stones and other materials from streams, but also 

running commercial and trade activities by private actors. Nevertheless, most of the 

production activities related to forestry, pastoral and fishing management within national 

parks were carried out by assistant holdings owned by the park administration (Kozlowski et 

al., 1981, p. 97). In contrast, private property as such did not exist8 in Czechoslovakia before 

1989. The movement of tourists in national parks and the species conservation were regulated 

by central legislation. There was a full state ownership of protected areas with only limited 

resource use for the citizens, decided on and directed by the government. 

 

In general, under most socialist regimes, environmental objectives were strongly supported 

only in legal regulations and environmental protection was primarily shaped by an ideological 

legacy, rooted in Marxist value theory, which aimed to manifest the principles of socialism. 

The Marxist value theory considered labour (power) to be the source of all value, and the 

environment, therefore, had no intrinsic value aside from the serving of human needs. As an 

‘unproductive and inefficient’ activity, environmental protection had a low priority even 

within protected areas (Kluvankova-Oravska et al., 2009). Very often, environmental 

                                                 
8 There was only the so-called personal (direct) ownership, which was not relevant for the purpose of biodiversity conservation. 
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protection institutions existed only formally and the absence of the market allowed states to 

be the only regulatory body, often resulting in a de facto open access resource regime. Intense 

economic activities such as tourism, timber and agriculture expanded in protected areas under 

state management (see e.g. Mirek, 1996; Kasprzak and Skoczylas, 1993; Kluvankova-

Oravska and Chobotova, 2006).  

 

In general, regulation was the traditional measure for supporting biodiversity conservation 

during the socialist regime in CEE countries. However, regulations being imposed, enforced 

and controlled by authorities may also lead to an inefficient allocation of resources, called 

government failure. If protected areas are isolated nature areas, surrounded by degraded or 

urbanised land, their sustainability might be questionable due to limited gene flow and high 

vulnerability and low adaptability to disturbances (McNeely, 1994, p. 399). Even if protected 

areas can potentially be effective in protecting biodiversity within their boundaries, the land 

outside these areas will not be protected even if it has high ecological values. Moreover, an 

increase in the total area of protected sites may increase pressures on biodiversity outside 

those areas, for instance through growing urbanisation and transport infrastructures (EEA, 

2009a). 

 

Most of these regulatory mechanisms are costly. Although it has been argued that the CAC 

approach has been responsible for much of the improvement in the European environment and 

better conservation of biodiversity (Bräuer et al., 2006, p. 9), the costs of biodiversity 

conservation are not automatically paid by those who profit from its benefits. As a result, 

government agencies responsible for biodiversity conservation face financial difficulties with 

maintenance of conservation activities. There are various elements that contribute to the costs 

of regulatory mechanisms for biodiversity conservation. However, the calculation of true 

costs is difficult and has been carried out rather rarely. Direct costs of conservation activities 

can include land purchases or compensations for the removal of opportunities and loss of 

potential income generation to the land owners. Active monitoring and enforcement costs are 

necessary in order to achieve the objective of the conservation activity. High transaction costs 

of decision-making are influenced by the costs of collecting the information necessary for the 

appropriate decision, costs of co-ordination, or costs of resolving potential conflicts (Birner 

and Wittmer, 2004, p. 669; Bräuer et al., 2006, p. 29; McNeely, 1994, p. 396).      
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Market orientation and privatisation of state resources was the dominant approach in the 

transformation process in CEE. The breakdown of the command economies of CEE 

highlighted the problem of building institutions for biodiversity conservation (Gatzweiler and 

Hagedorn, 2002). The Western model of privatisation as essential to institutional 

transformation was intended for instant implementation, ignoring the importance of the co-

evolution of old and new institutions. This oversimplified view, that transition involves the 

unproblematic imposition of a Western blueprint, is contested, being shaped by existing 

informal institutions and social conflicts (Gowan, 1995; Smith and Pickles, 1998) and by the 

persistence of routines and practices enduring from the socialist period. Thus, transformation 

cannot be viewed as a simple replacement but as a recombination: actors in the post-socialist 

context have been rebuilding institutions not on the ruins but with the ruins of communism 

(Stark, 1996). To understand the process of institutional changes in the transition countries of 

CEE from command-and-control to market economies, we must remember that some other 

institutions existed previously (Chobotova, 2007). 

 

The solutions for sustainable use of biodiversity can lie in corrections of existing institutional 

frameworks in order to create adequate institutions to support market incentives with full 

social and economic cost and distribution of the benefits of biodiversity conservation to those 

who ultimately bear the costs of conservation (Pascual and Perrings, 2009). The market may 

internalise the biodiversity values through price premiums, creating positive incentives 

towards biodiversity conservation decisions (ibid.).  

 

Implementation of market-based instruments used in biodiversity conservation in 

Central and Eastern Europe 

 

Market-based instruments are policy tools that use prices or other economic variables to 

provide incentives for actors to reduce environmental damage, support better environmental 

practices, and prevent the depletion of a natural resource. They seek to address the market 

failure of negative environmental externalities either by incorporating the external cost of 

production or consumption activities through taxes or charges on processes or products, or by 

creating property rights and facilitating the establishment of a proxy market for the use of 

environmental services (EEA). The most commonly used market-based instruments in the EU 
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that have a potential to be applied in biodiversity conservation9 include: (i) taxes, fees and 

charges; (ii) subsidies/support, grants and funds; (iii) tradable permits; (iv) liability and 

compensation schemes; (v) financial mechanisms10 (e.g. green venture capital funds); and (vi) 

eco-labelling/certification (Bräuer et al., 2005). Generally speaking, also the majority of 

Central and Eastern European countries appear to have some MBIs of relevance to 

biodiversity conservation in place, though this varies between countries (Bräuer et al., 2006). 

Although in the economic terms they all work in similar ways, they also differ in notable 

aspects (COM, 2007). Price-based instruments are direct positive (such as supports or 

subsidies) or negative incentives (taxes, charges or fees) to reduce environmental damage or 

improve resource use. On the other hand, quantity-based instruments (tradable permits11, 

liability or compensations) – also known as indirect incentives – control environmental 

damage by distributing permits to achieve a fixed aim. Market instruments such as labelling, 

tradable permits, certification, etc., which enable active participation of non-state actors and 

may thus trigger behavioural change for sustainable economy, are considered a novel tool for 

improving environmental governance (Baker, 2008).  

 

Fees  

 

Environmental taxes are compulsory and unrequited payments to the government. Fees and 

charges are requited and compulsory payments to the government which are levied in 

proportion to services provided. They can follow the polluter-pays principle by charging those 

who cause environmental damage, and generate the necessary revenues for biodiversity 

conservation. However, they require a high degree of monitoring. As they are generally 

implemented in a top-down manner, they might cause conflicts among the affected actors and 

thus do not support behavioural changes (Bräuer et al., 2006, p. 31-32). An example of such 

instruments would be the introduction of charges for hunting licences and fishing permits. 

Fees used in eco-tourism may be another example of expanding the role of markets for nature 

conservation by generating the necessary revenues for nature protection.  

                                                 
9 They are mostly in use for habitat and ecosystem conservation but also for the protection of specific species (COM, 2007). 
10 Financial mechanisms include, for example, reduction in taxes for companies which invest in green equipment, or green venture capital 
funds, which provide money to fund companies in exchange for a portion of their shares, which makes it possible to influence the production 
methods and products. They may be linked to land use changes or as an investment in enterprises which could improve their performance 
with relation to biodiversity to help them expand (Bräuer et al., 2005, pp. 37-38). Such schemes can support biodiversity-related business; 
however, sometimes they take into account only short-term developments and achieving actual biodiversity conservation aims may be 
questionable. They are not commonly used in CEE.   
11 Tradable permits provide market incentives to trade rights to pollute, develop or use natural resources. Effective MBI for biodiversity 
conservation are not commonly used in Central and Eastern European countries comparing to other countries in EU or worldwide. They are 
mostly used in coastal zones for tradable fishing quotas. Other examples can be tradable hunting quotas or wetland banking (Bräuer et al., 
2005: 34-35) 
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The decentralisation and new environmental legislation in Central and Eastern Europe have 

strongly empowered the lower levels of government and given a broad autonomy to national 

park directorates. However, the increased power to the lower levels of state administration 

and more autonomy for national park directorates has been in sharp contrast with decreased 

funding and budget cuts for biodiversity conservation. Mostly in Poland, market-based 

instruments have become a necessity for national park fundraising, but the efficiency of those 

instruments in achieving conservation goals has become questionable. The park authorities 

often need to undertake actions which improve the economic situation of the still 

insufficiently financed national parks from the state budget. This includes, for example, 

capturing tourism benefits for the benefit of protected areas by the introduction of entrance 

fees. This instrument can thus act as a way of regulating access to the protected areas whilst 

generating income, which can then be used to fund biodiversity management needs. In 

comparison with the narrow view of compliance with imposed regulations, this approach 

adopts the broader perspective of environmental management related to market benefits 

(Huybers and Bennett, 2002, p. 7). 

 

Although in the Czech Republic the legislation12 allows the introduction of entrance fees to 

national parks on their territories outside built-up areas, this option is rarely used (with the 

exception of a few sites). More examples can be found in Poland. There are various income 

channels for Polish national parks. Firstly, it is income from the central budget and secondly, 

income from the park’s auxiliary activities. Moreover, the income can also come from 

subsidies by external organisations. The national parks in Poland have some degree of 

freedom in their auxiliary activities, which are mostly related to forms of payment for tourist 

utilisation of parks. The park directorates can regulate the rules for visitors together with 

entrance fees. The funds raised from the fees are to be spent on conservation actions within 

the park (Kasprzak and Skoczylas, 1993, p. 70). In the case of the Biebrza National Park, the 

contribution of entrance fees to the total budget is not high. In the late 1990s, the contribution 

of income from entrance tickets never made up more than fifteen percent of the total budget. 

However, the peatland of the Biebrza National Park will never be as attractive and profitable 

as seaside dunes or a bison reserve (OECD, 1997). On the other hand, the income generated 

by the administration of the Polish Tatra National Park (Tatrzański park narodowy) from 

charging entrance fees is comparable to the yearly budget. According to the legislation, fifty 
                                                 
12 Act no.114/1992 Coll., on Nature and Landscape Protection , Section 24 
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percent of these revenues needs to be directed to the state budget; however, the rest of the 

income from the auxiliary activities is part of the park administration budget and is used for 

maintenance of tourist paths, park waste management or grassland management.  

 

Slovakian legislation13 also allows the introduction of entrance fees by park administration (in 

the case of non-state ownership, the park administration needs permission from the land 

owner); however, this approach is not employed very much. One of the few national parks in 

Slovakia where tourists are paying a fee is the Slovak Paradise National Park. Several 

municipalities are the owners of the technical equipment within the park (wooden and iron 

ladders and steps) necessary for passing through the park, but are not necessarily owners of 

the land. Since the summer season of 2000, the tourists have had to pay a fee for entering the 

park.The payment is officially not an entrance fee but a payment for using the municipalities’ 

equipment. However, by introducing this fee, the municipalities – being the only subject 

practically controlling access to the park – have a chance to regulate visitors and thus decrease 

the pressure on the environment. One could argue that due to the unique character of the area 

and the low cost of the ticket, tourists are willing to pay the price and this mechanism will not 

directly reduce the pressure on the environment. This market-based instrument of ‘tourist fee’ 

is useful for generating revenues, which are later used for renovation of the technical 

equipment. Even though this instrument is not an official park entrance fee, and is not directly 

used for biodiversity conservation, the renovation of old and damaged technical equipment 

helps to prevent the stamping down of the vegetation, trampling of biotopes, and soil erosion. 

The directors of other national parks in Slovakia agree that levying fees could play an 

important role in nature conservation and information and education services for tourists in a 

situation where public money for nature conservation purposes is very limited. However, the 

problems with the entrance fees in Slovak national parks are twofold. Most of the national 

parks have multiple ownership structures where most of the land is in the hands of private 

owners. The park administration acts only as an advisory body to the respective authority 

without actual power (in contrast to other Central European countries, such as the Czech 

Republic and Poland, where decision-making in nature conservation is undertaken by the 

respective park administration).  

 

                                                 
13 Act no.543/2002 Coll., on Nature and Landscape Protection , Section 58 
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Unclear property rights thus impede the implementation of this MBI. Moreover, the revenues 

generated are deposited in an environmental fund and do not go directly to the park 

administration budget. The implementation of entrance fees would not help the park 

administration generate necessary revenues. To the contrary, under the current legislation the 

transaction cost of introducing this MBI would have to be borne by the park administration 

without receiving adequate benefits. The first step towards this approach is property right 

resolution in the form of buying or long-term renting of the non-state land. It is not possible to 

create a market incentive for biodiversity conservation if supporting institutions are missing. 

Without a proper institutional framework, the costs of biodiversity conservation may exceed 

its benefits (Pascual and Perrings, 2009).  

 

Funds and subsidies 

 

Environmental subsidies, grants and funds are financial contributions or supports aiming to 

stimulate changes in consumer behaviour and create new markets for environmental goods. 

Environmental subsidies can be offered by the government to businesses, citizens or 

organisations to encourage a desired activity. The use of grants and funds is similar, although 

they are often distributed and administrated by NGOs (Bräuer et al., 2005, p. 14-15). 

However, while subsidies may sometimes be widely accepted, they may not be effective in 

achieving their actual environmental aims, due to inadequate targeting, unclear objectives and 

asymmetry of information in their design. Subsidies are used the most commonly in the 

agricultural sector to pay farmers to encourage less environmentally harmful practices: e.g., 

actions that will protect and improve habitats for farmland species and reduce pollution 

(Bräuer et al., 2006, p. 32). Some of these payments are for the protection of particular species 

in the form of compensations to farmers or fishermen for the damage caused by birds. There 

is a need for a high degree of monitoring in order to ensure that actions carried out under the 

financial contribution actually translate into improvement of biodiversity. Funds may also be 

used to target biodiversity conservation species by species or whole ecosystem protection. 

They are frequently used market-based instruments in Central and Eastern Europe. They are 

mostly distributed and administrated by an NGO (Bräuer et al., 2005, p. 14).  

 

An example of a fund which could work particularly well in achieving its objectives is a fund 

to establish a private protected area in Slovakia. The fundraising initiative of the NGO Wolf 

called ‘Buy your own tree’ started in 1997. Trees have been symbolically sold mostly to 
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individuals, but also to groups, school classes and whole schools, various companies and 

organisations. The fund has been used to buy forest land from private owners and establish 

the Wolf Private Nature Reserve, an area of 21.24 hectares. In order to guarantee official 

protection of the area under the Act on Nature and Landscape Protection, specifying details of 

territorial protection, the NGO has prepared a proposal for the designation of a private nature 

reserve. Despite the simplicity of the idea, the actual implementation was fairly complex and 

bureaucratic, and the area was finally declared only after five years of long administrative 

procedures. Moreover, buying the land required a high capital input (3.2 million Slovak 

Crowns/100,000 US dollars), meaning that the costs of the conservation (the direct costs of 

the conservation activity) had to be paid for through the market by those who demanded the 

benefits. However, as no human interventions are made in this area, meaning no logging, no 

planting of trees, no removing of dead trees; the NGO has almost no long-term maintenance 

costs. Although this area can potentially be effective for conserving the land within its 

boundaries, its current size cannot guarantee its long-term sustainability. In order to achieve 

the objectives of the given conservation activity, continuous sources of funding need to be 

accessible. Thus the NGO set its goal to collect 27 million Slovak Crowns to gradually 

purchase the 180 hectares of the land adjacent to the Wolf reserve. 

 

In comparison to other countries in the region, the key role of the Polish funds for 

environmental protection (National Fund for Environmental Protection and Water 

Management, Voivodeship funds for environmental protection, and the EcoFund) in the 

national environmental protection system is quite different. Such funds cover expenditures 

necessary for some significant protective tasks, and although those are paid for by the 

government they are not included in the state budget financing schedule. The role of the 

EcoFund is exceptional on a European scale. It is an initiative for the replacement of external 

debt with environmental protection investment. The EcoFund is in possession of financial 

means from debt swapped by some creditor-countries and directed to international projects, 

including biodiversity conservation related programmes (OECD, 1997, p. 44). The financial 

support provided from the EcoFund resources is exclusively in the form of non-returnable 

grants. Biological diversity conservation is one of the sectors recognised to be of priority 

importance for receiving finances from the EcoFund. Biodiversity conservation projects make 

up the most numerous group of projects handled annually by the Foundation but the share of 

such projects in the total EcoFund expenses is relatively insignificant because of their low 

costs (EcoFund, 2008, p. 3). They may be used to target the preservation of particular species 
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(such as birds of prey or the European bison), habitats or educational activities. Subsidies for 

national parks are included in this category (OECD 1997, p. 44). In Polish national parks, the 

existing dualism of funding environmental protection (auxiliary activities and environmental 

funds) seems beneficial. Even changes in the state budget situation will not significantly 

affect nature and biodiversity conservation in Poland under the EcoFund. Nevertheless, the 

EcoFund was established in a dynamic setting and therefore must evolve to meet changing 

demands and challenges. Especially due to EU integration, there is a need to consider what 

role it might play in helping Poland to implement least-cost approaches for compliance with 

EU environment directives. In order to help Poland meet domestic and international 

environmental goals, the EcoFund should improve its links with the private sector and 

commercial financial institutions so as to facilitate their greater involvement in the financing 

of environmental investments (OECD, 1998). Although  there have been some basic 

principles such as additionality14 or cost-effectiveness since the very beginning (Zylicz, 

2000), more effective dissemination of information about its activities and ensuring 

transparency of the project selection process are necessary (OECD, 1998).   

 

Liability and compensation schemes  

 

Liability and compensation schemes are instruments that lead to compensation for 

environmental damage resulting from harmful activities or accidents (Bräuer et al. 2005, p. 

14-15). In Poland, the market mechanisms for environment protection have been an important 

element particularly in the country’s environmental policy since the late 1990s. The first 

example within the new environmental legislation was the introduction of compensation 

schemes for damage caused by wild species such as bison, bears and beavers. According to 

the Czech legislation15, damage caused by any of seven listed species can be claimed for 

reimbursement from funds of the Ministry of the Environment. This law provides for 

compensation of damage incurred by farmers, domestic animal breeders, fishermen, foresters, 

and beekeepers. The compensations to fishermen in fish-pond production areas for damage 

caused by Large Cormorants (Phalacrocorax carbo) represent the largest portion. These 

compensations were paid out even before the EU accession and are supplementary to hunting 

permits (by exception to the law) for the cormorants. An inquiry study has indicated that the 

fishermen in the major fish production area (partly overlapping with the Trebonsko Protected 

                                                 
14 The projects selected are to be additional in the sense that, without the assistance of the EcoFund, they would have either not proceeded at 
all or only proceeded at a substantially later date despite their international importance (Zylicz 2000).  
15 Act no. 115/2000 Coll., on Damage Compensations Caused by Selected Protected Species. 
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Landscape Area) in South Bohemia are relatively content with the way the issue of 

cormorants is handled by the authorities, in comparison with other regulations (Urbanová, 

2005, p. 165-166). 

 

In Slovakia, the Act on Nature Conservation adopted in 1995 implemented compensations for 

removal of opportunities for income generation to private and municipal owners. The 

government order to administrate such a right came into force at the end of 2001 and the 

application process is very complex, non-transparent and lacking state support. By the end of 

2002, only two owners in Slovakia were able to get compensations. An absence of appropriate 

incentives to encourage sustainable behaviour of non-state owners and an absence of general 

principles that would increase the performance of the institutional design and robust 

governance of the resources have resulted in the expansion of unsustainable economic 

activities, e.g., intensive tourism and timber industry (Kluvankova-Oravska and Chobotova, 

2006). These institutional weaknesses are considered the main source of conflict over the type 

of forest management and are followed in Chapters 12 and 13. 

 

Ecolabelling and certification 

 

Ecolabelling and certification are other instruments that mitigate the problem of market 

failure. They establish a market advantage through recognition of those who preserve 

biodiversity. Ecolabels and eco-certificates are mechanisms that enable consumers to buy 

products that have been produced in an environmentally friendly way. Ecolabelling refers to a 

policy scheme that is characterised by the evaluation of a product, or product characteristics, 

against particular specifications; certification refers to a policy scheme that is characterised by 

an evaluation of a product’s underlying management system against particular management 

specifications (Nunes and Riyanto, 2005, p. 2012). In the context of Central and Eastern 

Europe, ecolabels are related to food products (such as fruits, vegetables, honey, meat and 

dairy products) or non-food agricultural products (cosmetics, textiles, cleaning and washing 

detergents). An example of certification that offers the potential to protect biodiversity is the 

certification scheme for national parks, which involves certification of local business partners 

(tourist operators and services provided within the parks). Although market demand for such 

products provides the financial incentives for ongoing biodiversity conservation, there is a 

need for initial investments in a certification scheme and the related monitoring and 

inspection process. The effectiveness of such schemes will also depend on consumers’ trust 
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towards the product and the credibility of the certification scheme, which can be guaranteed 

by awareness raising and information dissemination. The flow of information across the 

demand and supply forces crucially influences the success or failure of the market. The role of 

such a scheme is to act as an instrument to resolve the standard hidden information problem16. 

Labelling can be a key tool in ensuring that consumers have the information needed to help 

them play a responsible role (EEA, 2005).  

 

In the Czech Republic, creating a separate market for such products by ecolabelling is mostly 

supported by a local initiative of several NGOs. The best-known is the ‘Originalni produkt’, a 

label for various products and services that measures and confronts specific characteristics 

attributed to the product’s origin such as quality or environmental friendliness. The 

environmental criteria encompass wastewater treatment, waste separation, energy and water 

efficiency, the use of detergents, and more. The preparation for the implementation of the 

label is realised in different regions in the form of workshops with local actors and producers, 

discussing and modifying labelling and certification criteria, while taking into account local 

circumstances. In addition, certification committees and logos are established during those 

workshops. The label was established by the NGO REC CR and currently covers ten Czech 

regions.  

 

The government is not directly involved in the process. However, it plays a crucial role in 

providing a favourable economic and institutional environment that helps to enhance the 

effectiveness of a certification and ecolabelling policy (Nunes and Riyanto, 2005, p. 2012). In 

the Czech Republic, there is a variation in consumer awareness with respect to ecolabelling 

and general environmental issues. Some consumers are willing to pay a price premium for 

certified and labelled products; however, there is still a lot of scepticism about such schemes. 

Therefore, the government can launch an information campaign aiming at raising the 

consumer awareness of ecolabelling schemes. During the workshops for the Czech 

certification schemes of the ‘Originalni produkt’, most of the producers highlighted the 

importance of this approach. The reasons for the application of the schemes were mostly to 

identify them for consumers who search for environmentally friendly products and the pride 

in being an original and local producer. However, some of the actors complained about the 

implementation costs. In order to sustain certification and ecolabelling schemes, the 
                                                 
16 Hidden information refers to a case in which one party knows more about its true type than the other party before a contract (relationship) 
is initiated (Vatn 2005). 
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government should increase the awareness of the values and the benefits of environmentally 

friendly products and services and provide enough incentives (e.g., economic benefits or 

technical assistance) to producers to adopt certification schemes, which would decrease their 

production costs. 

 

Discussion and Conclusions 

 

MBIs have been receiving increasing attention in political discussions over future strategies 

for biodiversity conservation in biodiversity governance. Difficulties with their successful 

implementation are especially visible in Central and Eastern European countries. The 

problems with functioning of instruments for biodiversity conservation vary from country to 

country. The lack of clear property rights was identified as the main issue in Slovakia. In 

Poland and the Czech Republic, it was mostly the lack of publicly available information about 

market activities having an impact on biodiversity. In general, in all studied countries the lack 

of governmental support in the form of economic or institutional incentives and awareness 

raising is significant for the functioning of MBIs for biodiversity conservation. 

 

Nevertheless, there are a number of examples of market-based instruments that work well and 

produce desired results in achieving biodiversity conservation objectives and thus effective 

biodiversity governance. It can be summed up that MBIs can be beneficial for biodiversity 

conservation, but not always suitable and appropriate. Our analysis indicates that the principal 

preconditions for the effective design of market-based instruments are clear property rights 

and rules for information dissemination, monitoring responsibilities, and sanctioning. Our 

results show that successful implementation of market-based instruments for biodiversity 

conservation in CEE countries is additionally conditioned by the previous construction of an 

institutional structure and influenced by local circumstances which affect the performance of 

those new mechanisms. In Slovakia, the issues of property rights and decision-making 

structures impede the implementation of MBIs. The current multiple ownership structure in 

the protected areas does not allow implementation of entrance fees for generating income to 

be used for reducing impacts on biodiversity. The park administration is only a budgetary 

organisation dependent on the state budget and no dualism of financing of environmental 

protection exists. The situation in the Czech Republic and Poland is different. The decision-

making in nature conservation is undertaken by the respective park administration. Moreover, 

they have an advantage in the possibility to augment their financial resources with auxiliary 
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activities or environmental funds. In Poland, the income from auxiliary activities such as the 

introduction of entrance fees is used for biodiversity conservation activities such as grassland 

management. In Poland and Slovakia, environmental funds are other financial instruments for 

biodiversity conservation. Their successful implementation is based on rules for information 

dissemination and transparency. However, the governments should still have the main 

responsibility for managing protected areas, in view of their key role as national assets and the 

generalised benefits these sites provide to society (McNeely, 1994). 

 

Many examples show that MBIs should complement rather than substitute regulatory 

approaches. Such a dual approach can avoid the weaknesses and inefficiencies that may occur 

when adopting either the command-and-control policy or the market mechanism approach 

alone. The regulatory approach makes sure that an upper limit of biodiversity damages is set 

at the regional or national level, and the market mechanism approach should assure flexibility 

and efficiency and should lead to equal distribution of costs and benefits of biodiversity 

conservation (Nunes and Riyanto, 2005; Pascual and Perrings, 2009). Thus, in conjunction 

with traditional regulation, market-based instruments can be seen as crucial steps and new 

options towards conservation objectives and good biodiversity governance. 
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Chapter 5 
Institutions and Ecosystem Dynamics. 
Experimental Perspective 
Experiences from three new EU Member States    Kluvánková-Oravská T a., 
Zikos D b., Sláviková L. c 

 
 

ABSTRACT 
 

The governance of common pool resources (CPR) implies establishing compatibility between 

ecosystems and social systems and enforcing governance institutions as essential links to 

maintain the capacity of socio-ecological systems. In the given context a behavioural 

experiment with common pool resource (CPR) was conducted, inspired by the innovative 

work of recent Nobel prize laureate Elinor Ostrom and colleague from the Centre for the 

Study of Institutional Diversity, Arizona State University. Following field experiments on 

commons dilemmas previously conducted in Colombia, Thailand, Namibia, South Africa we 

undertaken experiments with forest in lab and field in three new EU members Slovakia, 

Czech Republic and Cyprus. These countries are characterised with significant cultural and 

political diversity but also similarities, in particular long term isolation from western 

European political processes.  In contrast to typical experimental works, where ecological 

aspects are rather scarce, the authors incorporated the re-growth of the forest simulating 

dynamics of socio-ecological systems. The experiment was further developed by addressing 

issues of communication effects as critical aspect of collective decision making for 

sustainable socio-ecological systems. Lessons can be derived regarding the design of better 

rules for the governance of CPR, in particular understanding functional roles of social and 

ecological context and can help to develop a framework for institutional diversity. 

 
Introduction 

 

Understanding human behaviour represents a fascinating field of social science and defined 

by Elinor Ostrom (1998) as the study of “the world of possibility rather than necessity”. 

Social dilemmas on common pool resources are being on the top of interdisciplinary research 

agenda for several decades (Frohlich et al 1970. Balaz 2009, Dawes et al 1986 Janssen 2006, 

Ostrom 1998, Ostrom et al 1991, 1994.) The particular research focuses on series of key 

questions: how to govern common pool resources effectively? How can we predict behaviour 
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of decision makers? How do resource dynamics and communication affect the ability of 

groups to organize and respond in common pool resource dilemmas? 

 

Today it is evident that rational choice models, explaining human decisions by maximising 

individual benefit can no longer fully address the social dilemma. It is well documented that 

human actions are diverse, include large variations of interests, traditions, informal norms and 

other variables of decision-making that affect willingness and ability of individuals to 

participate on collective actions. A second generation of rational choice theories thus have 

ambitions to address attributes affecting human behaviour such as the role of trust building in 

fostering or inhibiting communication and cooperative strategies, reciprocity, reputation 

(Ostrom 1998, Boyd and Richerson 1988 and others) and diverse motivation for collective 

actions, known as ‘other regarding preferences’. 

Existing and novel theories trying to explain behavioural patters are traditionally confirmed 

by empirical and experimental studies. Experiments offer the possibility to test a replicated 

decision making situation and the effect of institutional innovations on the behaviour under 

the controlled situation (Ostrom 1998, Janssen 2009). Furthermore such experimental 

techniques usually involves lower costs than case study research Experiments related to 

collective action of the commons represent a form of social dilemma where human subjects 

face a situation in which private interests are in conflict with group interests (Janssen 2009). 

They are usually undertaken in laboratory conditions with undergraduate students. There is 

however a growing criticism toward the limits of laboratory experiments, focusing on the 

abstract nature of decision making, the limited subject pool, the small incentive and the 

subject self selection (Cooper, 2006; Levitt and List, 2007a, 2007b, 2008, Ahn, Ostrom and 

Walker forthcoming). Such criticisms are also known as external validity of laboratory 

experiments in contrast with internal validity of case studies (Janssen 2009). Thus there is a 

growing interest on experimenting with real decision making subjects in the field in an effort 

to overcome validity problems of laboratory experiments and case study approaches 

(Cameron, 1999; List, 2004; Carpenter et al., 2005, 2007; Henrich et al., 2006, Cardenas, J.-C. 

2001, Cardenas et al 2004, Cardenas, Janssen, Bousquet, forthcoming, Slonim and Roth, 

1998, Sears, 1986; Potters and van Winden, 2000 etc.). 

 

In our paper we focus on the use of field experiments to study governance of common pool 

resources in three new member states of the European Union. The particular field experiment 

and the employed forest game had been originally developed by Cardenas et al., 
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(forthcoming) and was applied initially in Colombia and Thailand. It was later replicated 

within the European Marie Curie Research Training Network “GoverNat: Multi-level 

Governance of Natural Resources: Tools and Processes for Water and Biodiversity 

Governance in Europe”. A novel and challenging element of field experiments with common 

pool resources is to address ecosystem institution fit (Young 2002) by the inclusion of 

ecosystem dynamics into the game design (Janssen, Anderies, Ostrom 2007, Cardenas et al 

forthcoming). The experiment in this paper not only includes ecosystem dynamics but it was 

further developed by the authors as to address the effects of communication. The experiment 

was conducted both in the field with forest users and owners and in laboratory conditions with 

university students, across three new EU member states: Cyprus, the Czech Republic, and 

Slovakia. 

 

All three countries where the experiment was conducted joined the European Union in 2004. 

Their EU membership brought an end to a relatively long period of isolation from the 

(Western) European discourses. This fact was due to completely different reasons but led 

largely to some common characteristics shared by the case study areas.  

Cyprus constitutes a geographically remote island at the very edge of Europe and the 

Mediterranean Sea. Two communities and four self-administrative entities17 with little 

interaction share limited resources. The complexity of the situation increases the uncertainty 

over the outcome any discourse on common natural resources might take. Furthermore, the 

available resources may be further strained upon by the climate change (Alcamo et al., 2007). 

Areas, such as the depletion of vital natural resources and its impact, remain vaguely explored 

island-wide although they will necessarily become high priority issues in the near future 

(Sorman and Zikos, 2009). From this perspective interviews revealed the representativeness 

of “forests” as indicators of “healthy nature” in the mindsets of the Cypriots.  Forest in Cyprus 

constitutes public property but small-scale users can apply for permission to use the resource 

for commercial or private purposes. 

In the Czech Republic and Slovakia institutional changes seriously affected the capacity of the 

new democratic regimes to develop appropriate institutions  (Kluvankova-Oravska et al. 

2009). In the area of biodiversity governance, state regime implemented during socialism 

resulted due to the absence of proper rules for governing into the open access. The forest 

management in the Czech Republic and Slovakia today is subject to strict governmental 

                                                 
17 The two Cypriot communities, the British sovereign military bases, and the UN administrated buffer zone 
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regulation however the ownership structures is diversified. It mainly concern state forest, 

individual private owners and historical land co-ownership regime from the times of the 

Austro-Hungarian Kingdom ('urbars) as a form of self-governed land ownership for poor 

people. Urbars were re-established in the early 1990s and represent the most important non-

state forest ownership type in Slovakia. 

 

Summarising, we observed that forest represents the majority of ecosystems and thus the key 

common pool natural resource in Central Europe, while at the same time it was identified as 

the most significant symbol of nature in Cyprus. 

 As such, the authors selected an experiment including a “forest game”. In each country, 40 

subjects participated on the game: 20 stakeholders linked to the specific resource as users or 

owners and 20 advanced university students in disciplines related to the environment for 

comparison. However, as the students presented a rather differentiated group (see Zikos et al, 

forthcoming), this paper concentrates on the games conducted with rural forest owners and 

users in five regions with high biodiversity values represented by national parks or other types 

of nature protected areas. All 60 subjects participated after the experiment on semi-structured 

interviews to find out demographic characteristics, reasoning of individual behaviour and 

similarities of the experimental design to the real decision making situation. In cases where a 

group was homogeneous and capable to respond collectively, a focus group discussion was 

undertaken instead of individual interviews. Additionally, some subjects participated in a 

post-experiment workshop and numerous informal discussions where the processes and 

results were presented and discussed jointly. 

 

The key question is whether communication, ecosystem dynamics and local knowledge can 

increase cooperation for sustainable governance of forest in the enlarged EU. 

 

The second section of the paper explain experimental design of novel field experiment, in 

particular ecosystem dynamics. Third session sets up the theoretical basis, upon which our 

research was unfolded, highlighting the positive role of communication in cooperative 

behaviour. Section four  provides description of cases, sessions five and six constitutes the 

empirical part of the study. The authors present and analyse the results of the “forest game” at 

general and in the three countries. Finally, the last section summarises the major findings of 

the research. 
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Experiment Design 

 

Cardenas et al. (forthcoming) designed three games referring to renewable common pool 

resources that are generally over-harvested, especially when no rules limit who can harvest or 

how much (an open access situation). In our experimental approach, we focused on the 

forestry game (ibid.), as forest represents the majority of ecosystems and thus the main 

(common pool) natural resource in Central Europe, while at the same time it was identified as 

the most significant symbol of nature in Cyprus. 

 

Original game consists of two parts each having 10 rounds and it focuses on a forest resource. 

In each game, four groups of five players participate. The scenario requires individual 

harvesting of trees from a limited common pool (forest) that regenerates slowly depending on 

the number of trees remaining at the end of each round. Game starts with 100 trees (m3) of 

wood . The target of the players is to get as many trees as possible given technical maximum 

5 trees per player and the round. Harvest is reimbursed in cash  at the end of the game. The 

fee was calculated on the basis of comparable income (across geographical borders) if 

aggregated to the total game income per player as an average amount equal to two days of 

work. The game involves a typical social dilemma over depletable common pool natural 

resources, where the individual and social (group) optimums may clash. Although each 

individual makes their harvesting decisions secretly without being allowed to communicate 

with other participants, the decisions indirectly influence the common resource, reducing the 

size of the forest and thus the harvesting pool for the next round. The game may very well end 

up with the absolute depletion of the resource, illustrating a typical tragedy of the commons, 

as Hardin (1968) initially argued. 

 

In the second part of the game, a rule is voted – again secretly and without any interaction 

among the players – and implemented. The applied rule regulates harvesting, either by setting 

a maximum harvesting limit to the players, by rotating the harvesting players or by allocating 

harvesting rights randomly, in a lottery way, to different players each round. Breaking the rule 

is possible, but includes a certain risk of inspection (1 out of 6). In such a case, the illegal 

harvest is confiscated and an additional sanction is imposed on the cheating player. 
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The forest game design, employed in this research, involves a third part of the game, where 

communication among the players is allowed every second round. As such, subjects discuss 

face-to-face the rules to be implemented, customise an existence rule or invent a completely 

new rule. Furthermore, the subjects decide on the sanctions and jointly decide on any 

modifications they wish, with no formal enforcement. As expected, communication among 

participants influenced their decisions and the development of the game as a whole, while also 

providing some surprising preliminary findings as discussed in the following sections. 

 

Specific to this experiment is also the inclusion of specific ecological features (ecosystem 

dynamics) of relevant common pool resources in the experimental design  (Cardenas et al. 

forthcoming). Stock effects and spatial effects are issues that natural scientists and economists 

have studied in forests, fisheries or watershed management although experimental works on 

these ecological aspects are rather scarce. This represents an innovative feature in common 

pool resources experiments and aims to contribute to the complexity and interdisciplinarity of 

the research. In the forestry game, ecological dynamics are represented by the re-growth of 

trees at a certain rate, aiming at describing and aligning better the co-evolution of certain 

ecosystem and institutional characteristics. In each round, after extraction, every 10 standing 

trees will yield one more tree that is available to the group for extraction. 

 

Communication  and collective action 

 

Early experiments with common pool resources were designed to question standard non 

cooperative strategy of rational behaviour models concentrated on the appropriation problems 

(Ostrom, Gardner, Walker, 1994). In particular they pointed on the dominance of cooperative 

behaviour of studied individuals. 

 

In numerous behavioural studies, communication was found a key factor of cooperative 

behaviour. For example, a meta analysis of more than 100 experiments, showed that 

communication increased cooperation in about 45% (Sally 1995). In experiments with 

common pool resources, communication was found having positive effect on the reduction of 

over harvesting against theoretical assumption (Janssen 2009).  The positive effect of face-to-

face communication in common pool resource dilemma was further explored by a number of 

studies (Ostrom and Walker 1991, Ostrom et al 1992, 1994, Ostrom 1998). Common pool 

resource experiments conducted with PhD students in Indiana, USA and at an international 
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summer school in Slovakia studied such effects on subjects from 41 countries (Ahn, Ostrom 

and Walker forthcoming). Face-to-face communication played a major role in allowing 

groups to find cooperative solutions in social dilemma settings. The overall results imply that 

previously reported findings are not due to subject demographics or self-selection into the 

experiments. The findings obtained in this series of experiments replicate findings from 

similar experiments conducted with undergraduate students from U.S. universities and with 

farmers recruited from rural communities in Colombia. 

 

Trust as mutual relationship with reciprocity and reputation is seen as key factor of positive 

effect of communication (Sobel 2002, 2004, Putnam 1993, Brehm, Rahn 1997). It affect 

individuals willingness to initiate cooperation (Ostrom 1998). In common pool experiments 

she documented that groups with higher initial trust reinforced via relationship with 

reciprocity and reputation by “cheap talks” achieve better social outcomes and vice versa. 

Failure of one the attribute results in cascading collapse of mutual relationship and loss of 

trust within the group. Similar experience was achieved in common pool resource 

experiments in Colombia. Local villagers knew the identity of others in the experiment and 

sat facing one another in the communication experiments. With no communication, decisions 

changed over time toward the predicted Nash equilibrium similarly to experience received in 

the lab. Cardenas also concluded that group size matters: as it is easier to communicate in 

smaller groups, the quality of communication increases when the size of the group is smaller 

and it is easier to make optimal decision (see Cardenas et al., 2000, 2004, 2008 also Janssen et 

al, Castillio et al forthcoming). Even when the initial population is dominated by selfish 

individuals, the evolution drives the model towards agents with a level of other regarding 

preferences that enables a high level of cooperation (Janssen 2008). 

 
The cases  
 

In Cyprus, all the four groups of the participating stakeholders were residents of the Paphos 

region and either permanent or temporal residents of the town of Panagia and small-scale 

users of the surrounding forest. The mountain forest of Paphos is strictly protected and offers 

shelter to dozens of endemic species, including the Cypriot Mouflon, the symbol of the island, 

and the rare Cypriot Cedar. The forest constitutes public property – like all forest areas in 

Cyprus – but individuals can apply for permission to cut down trees allocated by the state for 

this purpose. The average age of the participants was 45 years, but ranged from 18 to 83 
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years. Only two women participated in the game: quite a representative sample, as forestry is 

traditionally a male-dominated profession. 

 

In the Slovak Republic, the field experiment took place in two national parks: the Slovak 

Paradise (SRNAP) in the south-east of the country, and the Pieninsky National Park 

(PIENAP) in the north .Two games were conducted in each national park. The participants 

differed in their relations to the forest resource. Different types of forest owners were 

represented, but prevailing were members of 'urbars'. The concept of the urbars is 

a particularly important historical land co-ownership regime mainly of forested land and 

pastures. It originates in the times of the Austro-Hungarian Empire as a form of land 

ownership for poor people and is typical of Slovakia. Urbars were re-established in the early 

1990s in the process of land restitutions. The main decision-making body is actually an 

assembly of owners, which takes place once a year and adopts an annual economic strategy. 

In the meantime, an economic committee (consisting of elected and professional members) 

takes day-to-day decisions. Urbars operate on ten-year programmes, where timber, replanting 

and other activities are planned for this time period and each subject can decide specific 

targets and activities for each year. This allows certain flexibility and reflexive governance 

within the given time span and for a certain degree of adaptation to external factors such as 

crises, ecological conditions, etc. One game in each location consisted of players from one 

urbars, while the second one was a mixture of different ownership types, including urbars but 

from different communities. The average age of the participants was approximately 50, with 

the prevalence of 60-plus-year-olds. 

 

In the Czech Republic, four stakeholder groups were chosen in smaller villages in the hilly 

regions with a high proportion of surrounding forest cover. In general, there are private 

(individually owned), municipal and state forests in the Czech Republic. State officials 

control all owners to see if they undertake management duties as set forth by the legislation 

(especially “cleaning” the forest, preventing the appearance of bark beetles, etc.). If an owner 

wants to cut their forest, they need permission from the state officials. The clear cutting of 

forests is only allowed where the forest reaches a certain age (around 80 years). The first two 

stakeholder groups were from the village of Oldris in the Vysocina Region. Most participants 

were men and the average age was 48 years. The majority of the participants were individual 

forest owners, but owning only small pieces of land (between 0.3 and 4 hectares). As 

highlighted during interviews, in such a situation where each part of the forest borders on 
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another owner’s, individual owners must in reality co-ordinate and adjust their behaviour 

accordingly (e.g., it is practically impossible to cut the forest without communicating with the 

others, as this might cause external damage, etc.). The other region was in the Beskydy 

Protected Landscape Area with individual players owning between 2 and 20 hectares of land. 

This region is quite specific as it is located on the Slovak-Czech border and represents the 

traditional historical culture of sheep grazing where land is subject to cultural identity.  

Additionally in each country 20 master and bachelor students studying subjects related to 

environmental management participated.  Compared to forest owners male and female 

students were present in the groups equally, their average age was 22- to 24 years, with 

majority less than 50% self depended. 

 

The next section presents and discusses the empirical results of the experiment. It must be 

noted, though, that the following analysis focuses especially on the stakeholders, as they 

constituted our main point of reference to address our research questions and furthermore, 

they offered fertile ground for valuable conclusions with policy implications. 

 
Overall results of field experiment 

 
Behaviour of players is summarised in two figures bellow. Figure 1 shows the mean and 95 

percent high and low confidence intervals for group extraction over the rounds. Figure 2 

illustrates depletion of the forest stock over the rounds.  

Figure 1: Group extraction by rounds 

 

Source: own analyses 
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Figure 2: Depletion of the forest by rounds 

 

 

 

 

Source: own analyses 

 

 

Figure 1 and 2 confirm findings of Cardenas (et al forthcoming) from Columbia and Thailand 

that high initial extraction in stage 1 is decreasing together with the forest depletion as an 

open access situation allows over-harvesting. In the second stage where rules are voted and 

implemented to control harvesting the target to preserve the resource is largely achieved. 

Forest resources are maintained, however, the group earnings reduces. As seen from 

confidence interval individual variations were minimal.  In third stage Figure 2 shows that the 

resource was maintained at a level comparable to stage two. However 9 from 12 groups 

increased the group income compared to stage 2, reaching optimum balance between 

extraction and forest stock. 
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Communication  

As seen on Figure 1 in the first stage the players learned that extraction and income are not 

linearly dependent. Or similarly to Cardenas et al (forthcoming) that over harvesting results in 

reduction of the income as of forest stock would not allow for much recovery and declines. 

Extraction dropped to an average of nearly 10 units per group (2-3 units per player) allowed 

for the resource stock to sustain with more than 50 % left at the end of the stage. Thus major 

behavioural change in stage 2 is reduction of extraction.  In stage 3 balance between 

extraction and forests stock was achieved as shows Figures 1 and 2, lowering forest stock to 

45% on average but increasing income in about 20% compared to stage 2. Thus we see 

learning and a face-to-face communication as variables that influence group dynamics and 

behaviour towards sustainable manners, balancing social, individual and environmental 

issues, as previously reported in for example Janssen (2009), Saly (1995), Ostrom (1998) or 

Ahn, Ostrom and Walker (forthcoming). 

 
The knowledge on ecosystem dynamics 

Secondly it is possible to argue that ecosystem dynamics provides motivation for optimum 

harvesting strategy and against selfish maximalization, as the knowledge on re-growth rate 

(10 %  after each round) was found an incentive for informal negotiations on group harvesting 

maximum to be kept below 15.  

Thus importance of knowledge of local users on forest re-growth represent the match between 

the key physical attributes of ecological systems and it is vital condition for the design of 

institutions used for their governance known as ecosystem –institution fit (Young, 2002). As 

discussed in chapter 1, fit provides connectivity within social and ecological systems playing 

an important role in designing effective institutions for sustainable resource use (Gatzweiler 

and Hagedorn, 2002, Paavola and Adger, 2005; Hodgson, 2004). 

 
The role of trust and forest size 

 
Similarly to previous findings (Ostrom 1998, Cardenas et al 2000, 2004) the role of trust 

(initial and developed) played a determining role on the individual and group performance. 

We found that higher initial trust but also size of the resource (forest) increased cooperative 

behaviour. It can be documented by results of games with small forest owners (Slovakia and 

Cyprus). Those groups largely maintained the forest stock at sustainable level over stage 2 

and 3, reflecting their direct connection to nature and personal skills from forest management. 

As those players reported in interviews, forest represent much more than monetary profit, 
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compared to large scale owners that use forest mainly commercially. In most of groups we 

found that interpersonal trust involved higher  “cheating tolerance” in particular towards 

community leaders. This is consistent with the role of leadership that is traditional in all three 

countries. 

The particular finding supports Ostrom’s (2006) argument on exogenous rules. According to 

her (ibid), even when the rules are monitored at realistically high levels, subjects cheat even 

though following the rule would generate optimal outcomes. On the other hand, Ostrom (ibid) 

further argues that, given the opportunity, experimental subjects will devise their own rule 

systems and impose sanctions on each other with greater success. These findings complement 

previous research by confirming the critical importance of communication and endogenous 

rule formation to achieve effective self-governance arrangements (Ostrom et al. 1992; Ostrom 

1990). This is particularly prevalent for transition countries (Slovakia and Czech Republic) 

where self governance of local property regimes can support co-evolution new and old 

institutions and institutional consolidation. Cooperative behaviour and reflexive governance 

observed in most of Slovak urbars could serve as evidence provided in this study. 

The way rules were chosen and the role they played in the players’ decisions provided another 

important preliminary finding. Subjects avoided the lottery rule reporting equity arguments. 

Players generally preferred rotation and property rights, reflecting  the needs for solidarity. 

Rotation and property rights, especially under the communication stage, reflected according to 

the interviews that followed institutions (often informal) that the stakeholders practised in 

reality. It should be finally mentioned that some groups selected a “no formal rules” strategy 

at the last stage of the game. Those groups were based only on trust mechanisms between the 

players and informal strategies changing through the game. 

 
Local knowledge 

It is particularly interesting that at the beginning of the game, some groups persistently 

required further information on the characteristics of the forest, as this would determine their 

cutting strategy. With those characteristics unavailable, they saw the experiment more as a 

game than a reflection of real conditions. That was particularly the case of larger owners or 

players with weak connection to the resource. Large owners lack incentive for stock 

preservation and preferred profit maximalization. Illustrative example of week connection to 

the resource are three subjects – co-owners of the community forest, at the same time 

professional employers of national park. This was the only stakeholders’ group where the 

forest stock was considerably over-exploited in all three parts and with highest individual 
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extraction over three countries. This brings us to the possible statement even professional 

knowledge could not guarantee sustainable behaviour and that managerial skills are vital to 

achieving sustainable outcomes particularly in cases where governance is well interconnected 

with ecosystem attributes. However, verifying this assumption requires further testing. For 

small owners direct connection to the forest provides incentive for long term harvesting 

strategy and game design presented realistic management scenario. Thus local knowledge and 

direct connectivity to the resource supported sustainable behaviour. 

 

Comparing to field results  

Students largely followed individualistic and less co-operative behaviour, with  primary 

objective to maximise individual profits. The interviews hinted at a very strong lack of trust 

among them, forcing them to get as much as they could before the others would, even when 

personally they disagreed. In general, the vast majority of the subjects in the laboratory 

experiment had a single motive: revenue. The altruistic behaviour that did pop up was usually 

not enough to change the course of the group dynamic. 

 

 

Countries comparison  

Individual data from the three countries do not differ considerably, following more or less the 

same pattern over time. Most significant country specific observations are described in this 

session. 

 

Slovakia  

 

All the four Slovak groups, but in particular those representing homogenous community land 

co-ownership, showed a progressively resource-sustainable oriented  logic throughout the 

three parts of the game. Compared to the three countries’ average, they performed generally 

better in this sense. Their harvesting decisions were close to the average as well as their 

earnings in the first two parts. There were minimum differences between the second and the 

third parts of the game. Interesting example derived from the Slovakian case illustrates the 

role of sanctioning, leadership and trust (see Box 1). 
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Source: authors 

 

Czech Republic 

 

In the Czech Republic, the results in certain games varied greatly among groups and 

individuals. It is the researchers’ hypothesis that the size of the owned land played a major 

role in the participants’ behaviour. Small-scale owners behaved more sustainable because, as 

in reality, they did not perceive forest as a source of profit. Contrariwise, large-scale forest 

owners (15-20 ha on average) grasped the mechanism of the game quickly and set up their 

individual strategies in a way that allowed rapid profit maximisation.  

In the third part, regional differences were observed among the groups. The Oldris and Velke 

Karlovice groups took a rather different path to formulating and achieving their goals. The 

latter set explicitly as a goal to cut the forest entirely and maximise the profit (see Box 2). 

Contrariwise, the first group saw a longer horizon than the official ten rounds of the game, 

and thus their primary objective was to keep enough trees to ensure continuity. As in reality, 

informal rules played an important role within groups as did individuals knowing each other, 

living in the same territory and sharing the same resources. As a result, the players largely 

Box 1. Even a charismatic leader cannot prevent human error 

In the second Slovakian group, all participants were members of the same 'urbars'. The urbar’s 
leader took part in the game, claiming the same role. The leader has long experience and 
knowledge and he has been in this position since the co-operative was re-established. He is an 
acknowledged, skilled and charismatic leader, proud of what he has inherited, trusted by the others 
but also a very authoritative person. 

In the first part, a great number of trees (69) remained and the average yield was 18.8 trees/player. 
In the second part, the impressive number of 94 trees remained. The average yield dropped to 
13.6 trees/player, though. Interestingly, the leader cheated three times while other players mostly 
followed the rule setting maximum harvest. In the third part of the game, the forest was largely 
sustained and 93 trees remained. The average yield rose again to reach 16.2 trees/player. The 
leader, bringing forward equity arguments, proposed the rotation rule and a 100% control, actually 
making cheating impossible without sanctioning. All the participants accepted the suggestion 
without any opposition. The rule was not changed until the end of the game. However, two players 
cheated constantly, obviously because of misunderstanding. The leader tried to warn them 
indirectly, but they did not respond. One of those players achieved a negative score in the particular 
set of rounds! The other cheater argued during the interview, 'If others cheat, why should I not!" 

Throughout the game, the leader was counting as if he was really trying to both preserve the forest 
and earn money. The result showed that he had taken a good individual strategy and the leader’s 
earnings were well above the others’ in his group and compared to the average of other groups. 
Moreover, the forest was conserved almost entirely. However, the poor scores of the other players, 
particularly in the third game, indicated how complex finding the equilibrium among individual, 
social and natural optimums can be, especially when there is absolute reliance on an individual – 
no matter how capable he or she is – and not on a joint effort. 
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Box 2. Finite games: Constraints to realism? 
A Czech group composed only of men was the only group in which bigger owners prevailed 
(owning more than 16 ha of forest). All of them self-managed their forests and used them as a 
partial source of income.  

In the first part, 13 trees remained and the average harvest was very high (27.4 trees/player). 
The individual players’ strategies were diverse: some of them harvested less at the beginning and 
more at the end; others did the contrary. Players who harvested less stated as their motivation 
“the maintenance of the forest as a capital goods (as a reserve for future “problems”)”. In the 
second part, 52 trees remained, and the average harvest dropped to 23.6 trees/player. The 
chosen rule was to set maximum limits to harvesting. Two cheaters were caught from the early 
rounds on, without being discouraged from breaking the rule again. In fact, the constant cheater 
achieved the highest earnings, despite the sanctions. Non-cheating players stated that they 
respected the rules being aware of the severe penalties. In the third part, only 7 trees remained, 
and the average harvest was 29 trees/player (which was the highest score achieved). Individual 
harvesting results were the most equal as well. The first six rounds were played without formal 
rules – they just decided informally to keep enough forest at the beginning to maximise re-
growth, and perform a clear-cut towards the end (income motivation). Because of increased 
breaking of the informal rule, they decided to adopt rules for the 7th and 8th rounds to prevent 
early destruction of the forest. The customised rule was to set a slightly higher than normal 
maximum harvest and a 50% chance of an inspection. Those rules were 100% observed. For the 
last two rounds, the group abolished all rules and decided to cut at a maximum rate. However, 
some players decided not to take this advantage and logged less instead.  

The group was satisfied with the result of the game – they met their goal – however, they 
stressed that in real life, you do not think in a ten-round (or ten-year) horizon. If the games were 
not finite, the participants stressed that they would have maintained the forest.  

respected informal rules. The communication round was unique for the Czech stakeholders as 

the resource that survived the game was close to the three countries’ average for the first time, 

while the total earnings surpassed the mean considerably. 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Source: authors 

 

Cyprus  

The earnings  of the Cypriot stakeholders almost perfectly coincides with the three –countries’ 

average. An exemption is the second staged, where the earnings (harvest minus sanctions) 

were comparable to the other two cases, coinciding perfectly with the mean but the forest 

remaining preserved to a larger extent. This indicates that Cypriot stakeholders cheated only 

sparingly and were rarely sanctioned 
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Box 3: Changing perspectives 
In the second set of rounds, a certain group voted for the rule setting maximum harvest to two trees 
per person. An individual started harvesting aggressively by getting five or four trees per round in 
the first four rounds. Suddenly, he ceased harvesting for the next two rounds, getting zero trees, 
although he was allowed to get the maximum of two. He kept his harvest below the limit until the 
last two rounds, when he harvested to the maximum again. In total, the subject cheated six times 
(and was sanctioned twice) while he harvested below the limit the four other times. 
 
In the third game, the group decided to play without any kind of formal rules, thus abolishing 
inspection and sanctions. However, there would be an informal harvesting limit which changed 
according to the size of the resource. The particular player not only agreed wholeheartedly but also 
introduced the aspect of “needs-related harvesting”. Under this concept, players with low total 
harvest in the previous two games would be allowed to exceed the set limit. Interestingly, the 
particular subject did not once break the informal agreement despite the absolute lack of a risk of 
sanctioning. 
 
The particular stakeholder achieved very high earnings while his group was one of the most 
successful in terms of group earnings, resource conservation and equity among players. 
 
When the subject was interviewed after the game and asked to explain his behaviour, he stated that 
he did not pay any attention to sanctioning but he was deciding purely based on three interlinked 
and non-hierarchical priorities: his own profit, the earnings of others in the group, and the 
conservation of the forest. When he was able to cut more due to the size of the forest, he did so 
without hesitation. When the forest decreased in size, he ceased the harvesting only to increase to 
the maximum at the end of the game when the forest recovered. In the third game and having met 
the imaginary profit target he had set, it was his chance to contribute to the community. As long as 
the forest was above a certain limit, players with low profits would be able to compensate for their 
losses. This sophisticated strategy – also observed in other players but not in such extreme – was a 
rather natural reaction based on real life and a strong community identity of the particular 
stakeholder. A final point worth mentioning is that the particular player never completed his 
elementary school.  

 

Source: authors 

 

Limitations 

 

The third stage of the game, communication was introduced for the first time in this context in 

the particular policy experiment. Although it provided valuable insights on the effects of 

communication in the particular social dilemma under consideration, a series of limitations 

must be taken into account. As the participants were able to modify or introduce their own 

rules, some incompatibilities on how the researchers handled the players’ decisions were to be 

expected. 

Diverse cultural contexts presented some other difficulties in applying methodology, 

originally developed in English and homogenised as much as possible, to their cases. Cypriot 

participants kept asking, “How can a forest be private?” and “How can I own a part of the 

forest?”. On the other hand, stakeholders in Slovakia and the Czech Republic insisted on a 
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more detailed description of the forest, as this would determine their harvesting strategies. 

Additionally, the translation of the original English text led to some unexpected turns during 

the interviews as the words “public” and “common” mean quite the same in all the three 

languages in contrast to English. For the Czech and Slovak Republics, this is also partly due 

to the fact that community ownership was not practised during socialism. Those differences – 

although they do not considerably alter the overall results – highlighted the considerable 

necessity for a homogeneous methodological approach during the communication set of 

rounds in the future. 

 

Conclusions 

 

Field experiment initially applied in Colombia and Thailand was replicated within the 

European Marie Curie Research Training Network “GoverNat in three EU new member states 

Cyprus, the Czech Republic, and Slovakia.  The experiment was further developed by 

addressing the effects of communication. Experimental approached aimed to analyse the role 

of communication ecosystem dynamics but also trust and local knowledge for the effective 

management of natural resources, complementing findings from Thailand and Colombia. 

 

Communication greatly contributed to finding equilibrium between the individual and social 

optimums. Moreover, it allowed the formation of informal and customised rules that were 

largely accepted and followed. In such cases, small incidents of rule-breaking were tolerated. 

Additionally, cheaters were more reluctant to go to an extreme, feeling included in the 

community decision and as such partially responsible for the outcome of this decision. 

Communication was found also having positive effect on equity and trust building. First it 

reduces cheating as well as positively stimulated interpersonal trust and cooperation. 

 

The knowledge on ecosystem dynamics was found to stimulate cooperative strategy rather 

than profit maximisation. 

 

Small-scale forest owners and users and areas with a collective ownership generally exhibited 

a more “resource-friendly” behaviour than large-scale owners and commercial users of the 

natural resource. The latter generally prioritised the individual benefit at the expense of the 

social or natural optimum. Connectivity to the resource and local knowledge provides 
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incentive for long term harvesting strategy of first type of players and it determined their 

behaviour to a higher degree.  

 

Cultural attributes of stakeholders influenced harvesting decisions. However, the case of the 

urbars in Slovakia provided evidence that in the particular regime significantly higher 

adaptability was observed as well as intergenerational connectivity to the resource leading to 

sustainable behaviour18. 

 

 We may conclude that common pool resource field experiment replicated in Europe support 

previous findings (Cardenas et al forthcoming, Janssen and Ostrom 2008, Ostrom 1999, 

Ostrom et al 2008 etc) that the  communication, local knowledge, lead to more effective 

management and sustainable use of natural resources than large-scale professional but 

centralised management. In particular, face to face communication increases trust and may 

improve group performance as previously determined by (Ostrom 1998, Janssen 2009). 

Secondly that knowledge on ecosystem dynamics generates motivation for cooperative 

strategy rather than profit maximisation. The employed experiment thus, constitutes an 

innovative tool to study social dilemmas and could substantially contribute to good 

“governing of the commons”. 

 

Furthermore it provided an examples on successful self-organising and self-governing of 

commons. In general, it can have a broad impact on political sciences and ecosystem 

governance by deriving an understanding of what factors affect the ability of resource users to 

change institutional rules effectively. 

On the whole, the experiment identified a series of emerging issues urging for further 

research. Namely, those areas of interest could refer to the following broad 

questions/categories: Could policy experiments be employed as tools enhancing learning and 

capacity building? Could they foster co-operation over competition on natural resources 

especially in conflicting contexts? What are the prospects for such tools to be used as 

participatory mechanisms at the local level? Is it after all the combination of local knowledge 

and managerial skills, participation and strong connection to the resource what indirectly 

leads to sustainable management? 

 

                                                 
18 However this will be analysed in separate publication 
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Chapter 6 
Back to traditional forest management regimes? Sonja Trifunovová a 
 

 

ABSTRACT 

In the Slovak Republic, the establishment of protected areas began more than half a century 

ago. The protection concept created then was driven mainly by economic values, which has 

been projected, for example, in the attitude of forest management in national parks. In the 

paper, two types of regimes for forest management in national parks are observed. The 

regimes were created in different time periods. Today, they are both seen in interaction with a 

new governance framework for biodiversity that has arrived along with EU integration. The 

first type was established when planning of all activities related to forests was simplified due 

to the nationalisation of the land and centralised decision-making, leaving behind a swathe of 

inflexibility, mismatches with regimes supportive of values other than economic. The second 

type represents a much older type of forest management regime created for the common use 

of forest resources. Although embedded in the same forestry regulatory system, and 

supporting utilitarian values, this type is an example of management practice that is also 

supportive of biodiversity conservation. 

Introduction 

In the Slovak Republic, the establishment of protected areas began more than half a century 

ago. However, the conventional conservation concept was directed mostly by utilitarian 

values and supported by centralised decision-making. Today, the old concept still permeates 

forestry policy and it clashes with the biodiversity policy that has arrived along with EU 

integration. Furthermore, responsibilities for  forest resources are now spread across different 

governmental levels, which together with increased involvement of non-state actors creates a 

more complex situation. Today, such a situation is well characterised by the term “multi-level 

governance”.  

In the following text, we first introduce the new governance concept that has emerged from 

different studies on EU integration. The aim is to introduce the evolving complexity in 

relation to decision-making over the forest resources in the national parks of the Slovak 

Republic. The complexity is related to the increased number of actors and the diversity of the 
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consequently increased number of institutions. The second step will therefore be to introduce 

the reader to the meaning and roles of institutions in the decision-making. Diverse institutions 

are identified, established in different time periods, and so in different social contexts, 

supporting different values in relation to the use of forest resources. Furthermore, the 

institutions are not isolated from each other: they interact and their performance depends on 

those interactions. 

Two cases are examined showing the interplay of new institutional framework for 

biodiversity governance with existing forest management regimes. Two types of forest 

management regimes, with contrasting supportiveness for the new institutional framework, 

are presented.  

Evolving multi-level governance for biodiversity in the enlarged EU 

European integration has been seen as a driver for dispersion of formal authority both up to 

supranational levels and down to the sub-national governments (Marks and Hooghe, 2004). A 

belief has been created among the majority of scholars that the EU is evolving a multi-level 

governance system (Jordan, 2001). The development of the concept was part of a new wave 

of thinking about the EU as a political system rather than seeking to explain the process of 

integration (Bache and Flinders, 2004).  

The term 'multi-level' implies that the EU operates at different interdependent administrative 

levels, while 'governance' refers to the growing interdependence between governments and 

non-state actors at various territorial levels (Bache and Flinders, 2004). The term governance 

refers to the absence of coercive state power. The government, and the state, should be 

understood as arenas and instruments of collective action, where complex networks of 

different actors operating at different levels govern and are governed (Paavola, 2007). Thus, 

government is no longer a regulator of power and authority, but rather a co-ordinator. While 

such a state is still more desirable than a central state monopoly (Marks and Hooghe, 2000), it 

challenges analysis due to its complexity and dynamics. 

Today, the prevalent opinion is that biodiversity can successfully be maintained by such 

complex, multi-layered governance systems. EU biodiversity policies have been seen as a 

typical product of dispersed decision-making competencies and involvement of both state and 

non-state actors. Fairbrass and Jordan (2001), for example, followed the developments in the 

EU biodiversity policy in the United Kingdom. They found that previously marginalised 

environmental groups learnt to use EU opportunities to achieve policy outcomes which they 
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were not able to achieve through national channels of representation. Thus, they conclude that 

EU integration has open the opportunity for competition and collaboration between state and 

non-state actors situated at different levels (Fairbrass and Jordan, 2001; 2004).  

With regard to new EU member states, some authors (Jehlička and Tickle, 2004) have 

recognised a more passive approach of these countries in EU environmental policy-making, 

where 'top-down' imposition of EU requirements has come to be the leading framework of 

their environmental policies. Kluvánková-Oravská et al. (2009) pointed out that in the past 

political regime, the environment had no intrinsic value aside from catering for human needs; 

moreover, nature protection had a low priority even within protected areas. Secondly, 

externally designed institutions for top-down control have replaced internal civic institutions, 

which has had a serious impact on the new democratic regime in the sense of developing 

appropriate institutions for interactions among actors at multiple levels.  

While political passivity relates to simple legal harmonisation, we assume that it is not 

followed by passive adaptation to the new rules: instead, the time given has simply not been 

sufficient for the evolution, co-adaptation and learning to take place (Kluvánková-Oravská et 

al., 2009). There has been enough time since the EU accession for certain developments or 

processes to start, due to processes of decentralisation and democratisation: increased 

numbers of both state and non-state actors operating at different levels, their actions and 

interactions, etc. The increasing diversity of institutions that shape decisions over the 

management of natural resources has also become an inseparable part of this process. We will 

discuss that in more detail in the two following sections. 

The role of institutions in environmental decisions 

When searching for reasons for specific decisions, we ask what motivates the decisions and 

how those motivations are created (Vatn, 2005). How we explain that depends on which 

position we take. While neoclassical economists explain human behaviour as being driven 

only by desire to maximise individual utility, institutionally oriented social scientists see a 

person’s behaviour as a product of social conditions under which they live (Vatn, 2005). Their 

behaviour is guided by rules established by society in which they live.19 

The rules tell us about the way in which things should be done, they tell us what we can do 

and what we cannot do: they direct human behaviour. Rules can be formal (written in formal 

documents) and informal. Informal ones can even contradict formal rules, and they are often 
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difficult to identify (Ostrom, 2007). Where formal rules exist, they have been established to 

protect certain interests. Where agreement is possible without the need for a third party 

(state), rules may exist in other forms which are not formalised. The important point is that 

they are not made in a vacuum, but they are all social constructions (Vatn, 2005). We call 

them institutions. 

Institutions are "sets of rules, decision-making procedures, and programs that define social 

practices, assign roles to the participants in these practices, and guide interactions among the 

occupants of individual roles" (Young, 2002). Institutions facilitate, as well as constrain 

human behaviour (Bromley, 2006). 

Paying attention to institutions and their role in environmental decision-making is important. 

How to approach the analysis is a difficult task to be decided as institutions have a nested 

structure (rules within rules) (Ostrom, 2007). For the sake of clarity, Ostrom (2007) identifies 

three levels of decision-making. The constitutional level is the one which says who can 

participate in policymaking and decides about the rules that will be used to undertake 

policymaking. The collective choice level is the one in which decision-makers have to make 

policy decisions within the constraints of a set of collective choice rules. The final level is the 

operational level, in which actors make decisions that directly impact the physical world. 

Each level in itself represents an action arena, but they affect each other: the constitutional 

level affects collective choice decisions, while decisions made at the collective choice level 

set limits to operational decisions. 

This is a useful differentiation to start with. In our paper we are primarily interested in 

decisions made at the operational level. However, as already pointed out in the above text, 

institutions are not isolated from each other: they interact, and it is more likely that observed 

behaviour is a result of those interactions rather than of a single institution. 

Multiplicity of institutions and their interactions  

Individual institutions are complex enough, but such complexity also has implications for 

their interactions with other institutions. That is why we cannot look at them separately. 

Moreover, such interactions often produce consequences that are too important to be 

disregarded (Young, 2002).  

Institutions interact with other institutions which can be at same level of societal organisation 

(horizontal interplay) or at different levels of societal organisation (vertical interplay) (Young, 

2002). 



Prognostické práce, 1, 2009, č. 1 104 

Ostrom et al. (1999) argue that institutional diversity is necessary to deal with the complexity 

of environmental problems. Such an argument supports the current trend towards solutions 

applied at multiple levels. With regard to the propensity of scale that biodiversity governance 

includes, tackling of different problems dispersed across different scales seems to be 

achievable only in this way. 

Multi-level governance leads to increasing institutional density and a higher chance of 

institutional interactions (Young, 2002). The effects of interactions can be positive, but also 

negative. Paavola et al. (2009), for example, stress that conflicts in a number of member states 

over the designation of Natura 2000 sites actually arose as a result of the new institutional 

framework for biodiversity governance, neglecting the other institutions and their relevance. 

Recognition of broader governance regimes (a variety of informal and formal institutions at 

different levels) that shape the performance of specific, purposive government interventions is 

important, but not sufficient (Paavola et al., 2009). It is also important to design institutions 

which will fit with the attributes of ecological systems (Young, 2002), and so be able to 

maintain them, as they represent a support to social and economic systems (Kluvánková–

Oravská et al., 2009). But how to design institutional interactions that will produce positive 

effects? Such a goal seems almost unachievable, but acknowledging of such interactions and 

finding a way to manage them, or even prevent them, is important. 

Establishment, reaffirmation or change of institutions in the name of resolving conflicts over 

environmental resources is what environmental governance is about (Paavola, 2007). 

Negative consequences of institutional interactions often appear as conflicts, but not always. 

Other negative effects appear too, which often remind us about dynamics and complexity of 

both social and ecological systems.  

The operational level 

The operational level represents a mediator between physical world and institutional 

framework (totality of institutions) that shapes decisions made at the same level. If more 

actors perform in a particular place, decisions could differ. In Slovak national parks, there 

were identified heterogeneous actors, whose activities were directly related to the forests. 

There are state actors on one side: (1) state forestry company responsible for managing the 

state forests and (b) national park administration, responsible for nature conservation of whole 
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national park. On the other side, there are various types of non-state forest owners: private, 

municipal, common type, church, brought by post-socialist restitution. 

Diversification of actors caused multiplication of values and interests, and consequently 

diversification of institutional structures for forest management. The existing institutions are 

not isolated one from another, on the contrary, they interact. In this paper, two types of 

institutional structures for forest management are observed, and their interaction with the new 

institutional framework for biodiversity governance. 

Development of two sectors with overlapping activities 

The system of nature conservation territories in the Slovak Republic was already established 

in 1948. However, at that time, environmental objectives were only strongly anchored in legal 

regulations, while the history of practice tells a different story (Kluvánková–Oravská et al., 

2009). The Slovak Republic is characterized by a traditionally strong position of ministries in 

charge of industrial and economic affairs, while the Ministry of the Environment is much 

younger and its position since its establishment (1992) has been perceived as quite weak in 

providing good arguments for biodiversity conservation in a democratic market society 

(personal communication with Tatiana Kluvánková–Oravská). Thus, any possibility of its 

strengthening has been ignored by the economically oriented ministries and lobbies in 

connection with the Government. This creates a situation in which non-environmental bodies 

have more influence on environmental issues (Szöllös et al., 1998).  

The Ministry of the Environment is a central body in the area of environmental protection, 

and it has three planning units: the Slovak Environmental Inspection, regional environmental 

protection authorities, and the State Nature Conservation Agency, which is also its expert 

organisation. In addition, there are several individual expert and contributory organisations. 

Responsibilities for nature conservation are under the executive control of the State Nature 

Conservation Agency, operating through the administration bodies of national parks and other 

types of protected areas in each region. The administration bodies have in fact only an 

advisory role in relation to the hierarchical authority. Moreover, formal institutional links 

between the elected regional and local agencies are missing, which makes it difficult to co-

ordinate activities. The same is true for other state actors (Kluvánková–Oravská and 

Chobotová, 2006). For example, national park administrations are responsible for nature 

conservation in the entire area of the national parks, but the forests are under the control of a 
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state company subordinated to the Ministry of Agriculture. Therefore, their opinions in 

respect of forest management can easily be neglected.  

Forestry has had a long history, which takes us back to the 16th century, when today’s Slovak 

Republic was a part of the Austro-Hungarian Empire. Then, its organisational developments 

related mainly to royal forests (approx. 15%): a time when mining was relevant and forestry 

development was also driven by utilitarian values. Because the negative impacts performed by 

such activities on the quality of forests were increasingly evident, the first legal measures 

began to emerge as well as a series of organisational restructuring measures, in order to 

protect the forests. This led to a distribution of responsibilities, and the established rules also 

spread to other forest owners. The most important legal document, representing a strong basis 

for future developments in forestry, was created in 1879. District administrative boards were 

entrusted the leading role in controlling its performance. However, as they were not capable 

enough to fulfil their administrative duties, they asked state authorities to take over this 

responsibility. The state took over the responsibility in the form of a voluntary agreement, 

never to affect individual property rights (Bednár, 1996). At that time, the state administration 

was already well-developed with a built-in hierarchical administrative structure.  

When the Slovak territory became a part of the Czechoslovak Republic in 1918, the 

responsibility for state forests was transferred to the Ministry of Agriculture. The forests were 

still managed according to the previous law, with only one change. Earlier, before the 

establishment of the Czechoslovak Republic, the felling of forests was free from any 

announcing, while now, under the changed circumstances, it has become obligatory, with 

approvals issued by the responsible ministry. Later on, several additional legal adjustments 

were made, together with some organisational restructuring. A new act on forests was issued 

in 1960 (Bednár, 1996).  

In 1946, after World War II, a gradual intensification of forestry business activities started, 

and all forestry activities were finally centralised hand in hand with the expropriation of 

private lands performed by the socialist regime. The political practice lasted unaltered for 

approximately 50 years. After the political transformations of 1989, restitutions took place 

and the extent of state managed areas decreased, followed by a restructuring of the sector. The 

main reorganisation took place in 1999, when the Ministry of Agriculture established the 

united state company "State Forests" via integration of several state companies, with the aim 

of conducting works in the public interest.  
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Nowadays, the central body responsible for forest economy is submitted to the Ministry of 

Agriculture, which also participates in the legislation process. It too consists of planning units 

and contributory organisations. Its work should be dedicated to creating conditions that would 

also provide for sustainable forest management, and it is also expected to co-operate with the 

Ministry of the Environment. However, experience so far shows that all this still stands on 

rather shaky legs and sometimes results in conflicting legal provisions with regard to nature 

protection (Kluvánková–Oravská and Chobotová, 2006). 

Introduction to the case studies 

In the following section, two case studies will be presented in relation to the recognised 

interplay between new institutional framework for biodiversity governance and old 

institutional structures for forest management. The first case study shows conflicting interests 

in relation to forest use: commercial use versus biodiversity conservation, where both interests 

are protected by state, but their simultaneous existence not possible in the present form. The 

second problem appears when it comes to non-state forest users who have to apply the dual 

contradictory regulatory system. In the second case, the attention is turned to the re-

established old common ownership regimes in national parks. Those actors show ability to 

deal with the conflicting dual regulatory system, which in a certain way, gives them more 

freedom in decision over the forest management. 

The analysis of the first case is mostly based on written data and discussions found on the 

internet between the two opposing state actors that operate in the same national park- High 

Tatras. The data used for the analysis of the second case were collected through semi-

structured interviews with leaders of the so-called 'urbars' in the same national park: the 

Slovak Paradise. 

Institutional clash 

National parks in the Slovak Republic were established more than half a century ago, when all 

activity was in the hands of centralised decision-making. The first national park – the Tatras 

National Park – was established in 1948. Since the forests had been significantly damaged by 

grazing and felling before the establishment of the park, the restoration of these forests 

became the prime goal of the responsible authorities. At that time, all of the land was 

nationalised, and all the legal rights for the utilisation were shifted to the state forestry 

enterprise, transformed later on into the national park administration (Vološčuk, 2000). After 

that moment, state foresters were operating throughout the area for more than fifty years. 
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Such a long period of creating “new” conditions (nationalisation of all the land) was sufficient 

not only for the establishment of new institutions with specific management practices, but 

also for taking deep roots all over the system. 

The planting of non-native monocultures of pine trees in the lower-lying and easily accessible 

parts of the Tatras National Park is in fact a clear illustration of the former perception of 

conservation. A few years ago, the monocultures showed themselves vulnerable:  “no more 

efficient” in the foresters’ economic language. The foresters made a momentary attempt to 

change their long-lasting practice, following some ecological principles. It was interesting to 

find out how this change was perceived by some conservationists, pointing out this change as 

a change in the foresters’ value system: “The foresters have finally learnt what sustainable 

practice is, but it was a shame that the positive change was stopped by a single windstorm, 

after which they turned back to their economically oriented behaviour once more.”  

The foresters’ protection concept is, “green forest without dead trees”, which actually means, 

to protect the forest (keep it non-vulnerable), it must be cleaned of all dead trunks or ill trees. 

That is an extreme opposition to the conservationist concept, which calls for leaving such 

trees to stay in their place of growing, because they are a part of a natural process. The 

difference in the protection concepts is caused by their divergent interests: commercial use of 

forests versus biodiversity conservation. 

The administrative structure of the national park changed in 1995, after the fall of the 

communist regime. The state forestry company (under the Ministry of Agriculture) preserved 

its authority over the forests and continued with its former practice, but with a reduced 

amount of forests caused by the restitution process. A new actor is the national park 

administration, which has responsibility for nature conservation. However, it is only an 

advisory body with no decision-making power, subordinate to the Ministry of the 

Environment (which is also quite young) (Kluvánková–Oravská et al., 2009).  

In addition to the dual administrative system, the management activities of the two state actors 

are guided by different management plans, coming from a dual regulatory system (forestry 

regulation vs. nature protection regulation). The discordance between those regulations is 

often strongly criticised by conservationists, as it causes  difficulties in the achievement of 

biodiversity goals.  

In 2004, the national park administration made a proposal to create a new management plan 

through which the areas of the highest level of protection would be transferred under their 
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authority. Those areas (according to the act on nature and landscape protection) were 

locations with highly preserved natural characteristics, formally excluded from commercial 

use and left only to natural processes. The proposal caused tensions between the Ministry of 

the Environment and the Ministry of Agriculture, since the latter refused the proposal 

(Kozová and Vološčuk, 2008).  

In the same year, a heavy windstorm hit the Tatras National Park and devastated a huge 

amount of trees (an area of around 12,000 ha). After that natural disaster, the Governmental 

Committee for the Renewal and Development of the High Tatras was formed. One of the 

major discussed issues was the character and the type of forest operations. The final decision 

was a proposal to leave the two affected, but less damaged territories (Tichá and Kôprová 

valleys) to natural evolution. Such a decision was in fact expected because the two mentioned 

valleys are national nature reserves protected by the national Act on Nature Protection from 

the 1950s. They are also sites of international importance for biodiversity conservation, as 

well as an inherent part of the Tatras International Biosphere Reserve (UNESCO MaB 

Programme since 1993). Moreover, the area is protected by the EU Habitats Directive through 

the Natura 2000 network of specially protected sites (personal communication with Tatiana 

Kluvánková-Oravská). 

The official decision did not live for a long time, because in 2007, the state forestry company 

entered the area of the two reserves and started collecting deadwood, excusing their conduct 

with the existence of a considerable bark beetle risk. The decision was approved by the 

regional forestry authority, without the required preceding environmental impact assessment 

study. That argument managed to stop the activity for a while. A short time later, the Slovak 

Environmental Inspection issued a permit for continuation of the activity, claiming that the 

logging represents no harm to the future restoration of the forest. Such an exception induced 

non-state forest owners to a revolt because of the loss caused by the imposed limitations over 

their own properties. Consequently, a number of economic voices began to be raised. On the 

other hand, the decision caused protests by the national park administration, environmental 

NGOs, scientists, etc. They created a new Non-governmental Committee as an antipode to the 

Governmental Committee. The group has been quite eager in presenting their discontent 

through different public media, and so managed to get enormous public support. The 

protesting group also called for international help. The European Commission has motioned 

an investigation into the case due to the infringement of the EU Habitats Directive. 



Prognostické práce, 1, 2009, č. 1 110 

Unfortunately, the conflict remains unresolved, and the response to the infringement is still 

under question. 

We recognise that in the Slovak Republic development of biodiversity policy has been of a 

non-integrative nature, and so it has enabled the persistence of traditional forest management 

institutions, supportive mainly of utilitarian values. This has led to dis-coordinated activities 

between the two sectors, with no tendencies towards their political interplay, but rather a fight 

over political empowerment, in which environmental groups switch their searching for 

support from national channels to international ones, which were the source of the new rules. 

The narrow top-down view of the establishment of a new biodiversity governance framework 

has revealed an already existing institutional setting (Paavola et al., 2009), which was 

designed in a way to protect economic interests in the first place.  

The recognised interaction relates to functional interplay. Its negative consequence is an open 

conflict between two parties, which has caused a serious handicap for communication 

between the two administrations, and disabled a chance to designate institutions for adaptive 

governance. 

Slovak endemits 

The 'urbar' is an old institutional structure, a common ownership regime mainly for forest 

resources and pastures. The essence and meaning of the 'urbar' were defined in the feudal 

past, when it was a register of serfs’ properties and their respective duties towards a feudal 

lord. Gradually, the feudal property relations were stabilised and registered20 however, 

without specifying any of the serfs’ rights in relation to their properties. Those rights were 

only specified in Theresian period, when they were also given a kind of financial support: the 

right to use the feudal lord’s pastures and forests for their own purposes. After feudalism 

ended, the serfs’ properties were split from the feudal lords’ when they became equalised, and 

serfs were freed from obligations towards feudal lords. However, they continued to use the 

pastures and forests, paying a rent to the owner in return. Some time later, those pastures and 

forests were transferred to them in ownership, while the feudal lords were given a 

compensation from the state (Bednár, 1996). The land was given to them in a form of 

common ownership, specifying their duties. For that reason an 'urbar' society was created to 

take care of the common land. Each owner had a duty to participate in taking care of the 

                                                 
20 Each house with a garden around it, and extra agricultural land. 
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common land according to the amount he owned. The yields from the land were then 

distributed to each owner according to that amount.  

In communism, the owners lost their rights to use the land, and responsibility for the land was 

transferred to the state for the next 50 years. Fifteen years have already elapsed since the 

restitution and the land is under the responsibility of its legal owners now. The same form of 

'urbar', including a few differences, more or less still exists. The numbers of owners are 

increasing, as the death of an owner divides the land into equal but smaller pieces inherited by 

the children. After 50 years of being paralysed, the common property has had enormous 

numbers of co-owners. The inherited land makes approximately 1-2 hectares per person now, 

but it can be even less.   

Nowadays, the same society is fully responsible for the common management, where just a 

small number of co-owners is involved in the management, while the rest of them are in fact 

renting their parts of the land to the society. Forest maintenance depends on earnings from 

timber sold. Thus, each earning is reduced by the costs of maintenance, and only then the 

remaining money is distributed to the individual owners according to the amount of land 

owned. As the amount of land owned per owner is usually very small, the individual earnings 

are rather minor. 

The forest maintenance responsibilities are derived from the forest regulations. They have to 

satisfy the management plans for successive periods of 10 years. The plans are never exactly 

translated into practice, since they have to deal with unpredictable natural events at the same 

time. It might happen, after a windstorm for example, that more wood than predicted has to be 

taken out of the forest. In other words, the damaged trees have to be collected according to the 

forest regulation prescriptions. Such a condition implies costs, which have to be covered. The 

costs can be returned from the timber sold, but the wood cannot always be sold at a good 

price. In that sense, the management depends heavily on the dynamics of the economic 

system. Last year, for example, it was impossible to find customers; moreover, the price 

offered was below consideration. Furthermore, when looking for customers, the managers 

mostly rely on private companies operating in the region. The private companies usually 

resell the timber, but sometimes they claim a lack of customers, even though they still can 

find them to sell their own timber to them. This shows a possibility of existing market 

monopolisation.  

If such a situation occurs (impossibility to sell the timber or to achieve an adequate price, and 

consequently to cover the elementary costs of forest maintenance), forest managers prefer to 
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keep the forest where it is and not cut it21. The same may happen after windstorms, when the 

land owners prefer to keep deadwood in the forest avoiding its collection, which is prescribed 

by forest regulations. Keeping deadwood in the national park, according to the regulations on 

nature protection, is possible and desirable in areas under the highest degree of protection. 

The 'urbars', when re-established, found themselves within the national park territory, what 

had not been a case before. Furthermore, some territories in 'urbar' property fell under the 

protection of Natura 2000 sites. However, their activities are not in contradiction with the 

biodiversity goals set by these regulations. First of all, the amount of forest owned is not so 

high and does not represent a resource from which high benefits could be realised. Since the 

very beginning of forest ownership, forests have only served their owners as an additional 

source of living. Due to their small size, they learnt and understood how to ensure the long-

term availability of forests, which led to the formation of institutions for sustainable use of 

forests. The values supported by the traditional activities have survived to this day, despite the 

disturbance in their performance during the 50 years of the socialist regime. They have 

survived thanks to the knowledge transferred from one generation to another. Nowadays, the 

main carriers of traditional values are the elderly people who show a strong emotional 

attachment to the inherited resource and high appreciation of the way in which activities of 

their ancestors were done. The question is whether this is a strong enough motive for younger 

generations to take care of the resource. For now, effective compensation for loss of 

opportunities for income generation does not exist, which proves to be not enough of an 

incentive for private and municipal owners (Kluvánková–Oravská et al., 2009). 

In most cases the 'urbars' did not oppose the designation of the Natura 2000 sites on their 

respective territories. However, the process has led to a decrease in their trust and to 

disappointment, as they were not really involved in it. Nowadays, they are receiving small 

compensations for the restriction on their activities. While many private owners complain 

about the inadequate compensations, the above mentioned owners reconciled themselves to 

the fact that they cannot derive much more from their forest. They rather show 

disappointment for the way they were approached. 

The 'urbars' show even more characteristics which could be a positive contribution to 

biodiversity governance. They turn out to be a kind of voluntary controllers and monitors of 

activities of other forest users. For example, they complained and called for measures to deal 

                                                 
21 The strategy is viable as they always have reserve money to cover the costs of forest maintenance for the next 
seven years. However, the strategy can be practised only for this time period. 
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with forest-destroying management activities of some business-oriented companies rushing 

for short-term benefits. They complained many times to responsible authorities about what 

they had seen. However, there was no response. They show a big disappointment that such 

interests are protected. Moreover, such above mentioned activities often represent a potential 

danger to neighbouring forests owned by 'urbars'. In that sense their rights are also violated.  

Activities of the co-operatives support traditional values, which are capable of achievement of 

biodiversity goals. However, generational changes may lead to a change in the traditional 

activities. Due to the low income from those activities and non-existence of effective 

economic incentives, the motivation for new generations to take care of the land might not be 

strong enough. 

Conclusions 

Just a few years ago, Slovak Republic was perceived as a passive actor in EU environmental 

policy arena. Later, much stronger dynamics could be identified in domestic political arena, as 

a consequence of increased number of actors produced by decentralisation and 

democratisation process. The increased  number of actors has made significant contribution to 

variability of values and interests circulating in the governance system. Such a situation 

obviously call for pluralist approach in decision-making.  

In the first case, there was identified a weak, sometimes even conflicting interaction between 

two governance regimes, that functionally interplay. Observing the interaction of post-

socialist forest management institutional structures and new institutional framework for 

biodiversity governance, we could identify a clash of values promoted by them. Such a clash 

resulted from the functional isolation of the two sectors. Polarisation of activities has driven to 

dis-coordination and created a conflicting space. Forest management institutions, which 

evolved in isolation during socialist regime, have become much less flexible for integrative 

policies. However, the forestry sector, who is still keeping the role of an authoritative actor, 

can no more silence the environmental groups, seeking empowerment of their temporarily 

weak position in domestic politics. The case shows that created institutional diversity in the 

multi-level governance, also necessitates creation of institutional links for harmonisation of 

increasing number of interests and values. Their further isolation do not support existence of 

mediate regimes neither. 

The second case, which was examined, represented a good example of such a mediate regime. 

It is much older institutional structure of forest management, created before socialist era, in 

which the traditional values were recognised, proving themselves to be supportive of 
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biodiversity conservation objectives, not just utilitarian ones. They are a good example of 

capability to make out a possible balance between conflicting interests. Their long isolation 

from the system disabled their co-evolution hand in hand with changing circumstances, what 

created  their rather difficult current position. Regardless of this fact, they have showed 

capability of adapting to changed conditions. Additional positive characteristics associated 

with this type of regime were recognised: accountability and ability to control not only 

internal activities, but also activities of other forest actors. They developed responsibility for 

shared forest resources, what made them to perceive the forests shared not only within the 

borders of their property.  
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Chapter 7 
The Rise of Multi-Level Governance for Biodiversity Conservation in 
Belarus Ilona Banaszak a, Anton Shkaruba bc, Viktar Kyrieu bc 
 

 

ABSTRACT 

This paper is seeking to indicate conditions under which hierarchal and top-down 

governments are willing to release some of their control and power to non-state actors and 

lower levels of the government. We analyze biodiversity protection polices in Belarus from 

the collapse of the Soviet Union until present. Our evidence is based on document analysis 

and in-depth interviews with representatives of different stakeholder groups, including the 

Belarusian government, Presidential Management Department, and legalized as well as 

banned NGO representatives. Although the development of civil society institutions in 

Belarus has been frozen for more than a decade, the collapse of the Soviet Union and growing 

influences of international organizations initiated the transformation of the environmental 

policy towards multi-level policy instruments. Some policy changes have been initiated from 

the bottom-up, while there is also an increasing role of international cooperation and 

implementation of international governance standards coming from organizations such as the 

European Union. 22 

 

Introduction 

 

Biodiversity protection in Belarus has a long history. The first protected area in the modern 

understanding of this term was established in Belarus in 1925. However, the institutional 

mechanisms for biodiversity protection have been developed in the Soviet time and the 

overall style of governance remained largely unchanged since then. Private property in its 

conventional form was introduced only after the collapse of the Soviet Union and land is still 

restricted only to small patches for household keeping. Although the development of civil 

society institutions has been frozen for more than a decade, the collapse of the Soviet Union 

and growing influences of international organizations initiated the transformation of the 

environmental policy towards a multi-level policy instruments. There are cases of bottom-up 

initiation of policy change. The governance standards coming from the European Union, UN 

agencies, and other international organizations are starting to have an impact on the national 

legislation.  
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In this paper we trace back the rise of the multi-level policy in biodiversity governance in 

Belarus. Our objective is to analyze how the changes were introduced and the response of 

different administrative levels of the Belarusian governance structures, characterized by a 

long tradition of being highly hierarchical. We focus on the period from the collapse of the 

Soviet Union until present and we ask how changes in environmental policies emerge and 

develop in conditions where there is a strong centralized and hierarchical system 

monopolizing the political discourse. 

There is a broad range of literature investigating how new policies come to an action. 

Nevertheless, the literature focuses mostly on policy innovation process in western 

democracies characterized by multi-actor discourse and deliberative change. For example Voβ 

2007 summarizes studies of policy innovations into three groups: (i) Implementation studies, 

which argue that policies and instruments used in the design of action programs often undergo 

considerable change in the process of implementation, what is caused by the fact that political 

programs are drafted far away from the agencies that have to implement them in the context 

in which they shall take place; (ii) Policy diffusion and transfer studies, which track policies 

as they occur across various governance domains and explanation for patterns is sought by 

correlating variables of governance domains with a point in time where policy became 

adopted. It thus identifies leaders and laggards of the policy adoption and statistically tests 

conditions for the innovativeness of the policy pioneers. Policy transfer studies focus on the 

transfer of policy ideas from one focal domain to other domain; (iii) Policy learning studies 

view the innovation process as an accumulation of experience and know-how across several 

instances of policy-making and focus more on general problem frames and policy goals 

embodied in beliefs and ideology than on instrumental aspects of the policy (Voβ 2007: 65-

67). Berry (1994) giving an example of the U.S. argues that the primary factors leading to 

policy changes are internal political, social and economic characteristics. However, also due 

to regional diffusion some policies are adopted following changes in nearby states. National 

communication network also play a certain role in this process. The interactions of state 

officials spread the changes from adopting states to non-adopters. 

Deyle (1994: 469-470) brings attention to the conflict and uncertainties in policy changes. 

Stakeholder perceptions of the consequences of different types of policy change influence the 

level of political conflict in a particular policy innovation. Uncertainty influences both the 

level of conflict and the choice of innovation process. The statutory authority held by an 

agency also can influence its choice of a particular innovation process. If a policy innovation 

requires new statutory powers, an initial legislative process is necessary. Stakeholders’ 
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perceptions, level of conflict, and the choice of innovation process will also be influenced by 

other exogenous and endogenous variables. 

Several studies discuss policy changes in top-down and centralized systems in Eastern Europe 

(Pickvance 1997; Elander 1997; Zsamboki and Bell 1997; Banaszak and Beckmann 2008; 

Bosse et al, 2009; Bosse, 2009; Korosteleva, 2009). In the context of natural resource 

management, Kluvankova-Oravska et al. (2009) study how the recombination of newly 

emerging institutions with the ruins of communism influences the restructuring of hierarchical 

governance structures to multilevel governance in biodiversity protection in Central and 

Eastern Europe. The problem of transforming former socialistic natural resource management 

institutions is also addressed by Gazweiler and Hagedorn (2002) and Chobotova (2007). Still, 

for Belarus, with its special development path, communism governance system is not in ruins, 

and the old institutions are trying to cope with the new reality and keep the status-quo. This 

configuration, apparently much stronger pronounced in this country than in Russia, Moldova 

or Ukraine, is the focus of this paper. 

The article is organized as follows. Section 2 presents the analytical strategy of the research. 

Section 3 describes the new elements caused by the policy change. Section 4 evaluates the 

changes, and finally Section 5 concludes. 

 

The analytical strategy 

 

The concept of multi-level governance in biodiversity protection  

 

Hogson (2004) defines institutions for biodiversity governance as systems of established and 

embedded social rules that structure interactions between social and ecological systems. 

Individual institutions are oftentimes linked together through various types of 

interdependencies. Environmental changes and increasing density of international institutions 

lead to an increase in interactions between and among institutions (Young 2002). Hooghe and 

Marks (2001) refer to the process of the dispersion of central government authority both 

vertically and horizontally as multi-level governance. The multi-level governance can either 

be related to dispersion of governmental authority to general purpose territorial jurisdictions 

with non-intersecting membership or to special purpose jurisdictions tailoring membership, 

rules of operation, and functions to a particular policy problem. This process is also referred 

to as polycentric governance which describes co-existence of many centers of decision-

making that are formally independent of each other (Ostrom et al. 1961; McGinnis 1999). A 
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central characteristic of multi-level governance is an increasing participation of non-state 

actors in political decision-making (Bache and Flinders 2005).  

Following Kluvankova-Oravska et al. (2009), the emergence of multi-level biodiversity 

governance in transition countries is demonstrated by processes such as democratization, 

decentralization, and an increasing role of market governance in institutions for biodiversity 

protection. The market governance is defined as assignment of previously collective and state 

property rights to specific owners by means of restitution, sale or other forms of privatization. 

A broader understanding of market governance can be understood as a resource allocating 

mechanism or measuring efficiency through monetary criteria (Pierre and Peters 2000). 

Among market mechanisms that can be applied in biodiversity governance we may find 

market based instruments such as taxes, fees and charges, forms of subsidies and 

compensations, tradable permits, and eco-labeling (Bräuer et al. 2005). The concepts of 

democratization and decentralization are discussed broadly by Pickvance (1997). 

Democratization can be measured by the degree of inclusiveness of citizens and direct 

participation in decision-making (Pickvance 1997). It also refers to freedom of joining 

associations, freedom of expression, right to vote, eligibility for public office, right of political 

leaders to compete for support, access to alternative sources of information, free and fair 

elections, and dependence on institutions for making government policies based on votes and 

other expressions of preference (Dahl 1971). Decentralization is referred to as empowering 

lower government levels by increasing the range of functions they carry out, increasing the 

degree of their autonomy how these functions are carried out, and the degree to which local 

governments are funded from their own resources (Pickvance 1997). 

In Central and Eastern Europe the communist period and treating common property as open 

access resulted in over-exploration of natural resources and inefficient institutional design of 

biodiversity governance (Kluvankova-Oravska and Chobotova 2006). Many authors argue 

that multi-level governance and inclusion of non-state actors may lead to reaching higher 

ecological standards and improved compliance with environmental legislation (e.g. Dryzek 

1997; Smith 2003, Sabatier et al. 2005). Newig and Fritsch (2009) undertake a broad literature 

review analysis that suggests that a highly polycentric governance system comprised of many 

agencies and levels of governance yields higher environmental outputs than monocentric 

governance. In the subsequent parts of the article we will examine the drivers that lead to 

opening up the hierarchical and centralized environmental governance system in Belarus to 

non-state actors and the effects of these changes. 
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Data and methods 

 

In order to investigate the policy change process in Belarus we carried out a literature review 

and 14 in-depth interviews. The literature reviewed has included national and international 

scientific publications, reports, planning documents, decisions and regulation by 

governmental and international agencies involved into biodiversity conservation in Belarus. 

The in-depth interviews were conducted with representatives of major stakeholder groups. We 

have interviewed officials from the Ministries involved in the environmental policy, NGO 

representatives, local authorities from districts where the Belovezhskaya Pushcha National 

Park is located, and scientists from the Belarusian Academy of Sciences. Although it was 

quite a challenge to access representatives of the Presidential Management Department, we 

managed to carry out an interview with an employee of the administration of the 

Belavezhskaya Pushcha National Park, which is managed by the Presidential Management 

Department. 

A detailed list of interviewees is presented in Table 1. Interviews were divided into two 

sections: (1) what are the new processes observed by the interviewees in biodiversity 

governance in Belarus and (2) how do the interviewees evaluate these changes.  
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Table 1: List of interviews 

 
Organization Positions No. of 

persons 
interviewed 

Date 

Ministry of 
Forestry 

A representative of the national forestry 
company “Belgosles” 

1 Oct 2008 

Ministry for 
Natural 
Resources and 
Environmental 
Protection 

Representatives of the Ministry related to 
the management of international projects, 
biodiversity conservation and climate 
change 

3 Jan 2008, 
7 Jul 2008 
 
 

Presidential 
Management 
Department  

Representative of the administration of the 
National Park “Belavezhskaya Puscha”  

1 9 Jul 2008 

National 
Academy of 
Sciences 

Research officers of the Conservation 
Sector of the Research Center for Biological 
Resources designing management plans for 
protected areas, including Belavezhskaya 
Puscha 

3 10 Jul 
2008, 6 
Nov 2009 

Ministry of 
Education 

Researchers at Belarusian State University 
involved into the strategic planning for 
biodiversity conservation 

2 10 Jul 
2008, 29 
Oct 2009 

Local 
Authorities 

Representatives of Kamianec District 
Council and Pruzhany District Executive 
Committee 

2 8 Jul 2008 

NGOs Representatives of the initiative group 
“Belavezhskaya Puscha - XXI Century” and 
NGO “Ecopravo” 

2 8 Jul 
2008, 10 
Jul 2008, 
May 2009 

 

Historical development of biodiversity governance in Belarus 

 

The history of building a Communist state started in Belarus in 1917. In 1921 under the Peace 

of Riga, Western Belarus became a part of Poland, while the Central remained a part of the 

Belarusian Soviet Socialist Republic (BSSR) and Eastern Belarus until 1924-26 belonged to 

the Russian Soviet Federal Socialist Republic. In Central and Eastern Belarus all the land and 

forests were nationalized immediately after communists took control.  

There is a large body of literature about the history of biodiversity conservation in the Soviet 

Union (e.g. Weiner, 1999; Mnatsakanian, 1992). The first protected area in Soviet Belarus, 

Biarezinsky Reserve (Zapavednik) was established in 1925. For this, 30 farms were removed 

from the protected area in 1928-30 (Stavrovsky et al., 1996), however land use and property 

conflicts were not reported officially. There has always been tension between different 
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governmental institutions taking share in the use of nature resources and environmental 

protection. Each part of the state had to contribute to the growth of the socialistic economy 

and ministries and government agencies had always put pressure on environmental resources. 

After the Second World War the Biarazinsky Reserve became an arena of large-scale lodging 

operations, and in 1951, on an initiative of the USSR Minister of Forestry, the reserve was 

abolished and renewed only in 1959. The Belavezhskaya Puscha National Park, although it 

was recognized and sustained as a natural protected park, had been drastically modified and 

transformed into a game preserve extensively used by top party officials (Belavezhskaya, 

1976).  

The situation improved slightly by the mid 1970s when it was firmly established that natural 

protected areas were sites for conservation, research and learning, and the government did not 

make serious attempts to use them for other purposes. Most of Reserves possessed some 

tourist infrastructure, but it was not well developed. Principles of management were in the 

stage of development until the mid 1970s, and since then they have not change a lot. Text Box 

1 presents detailed profiles of existing categories of protected areas in Belarus. 

The only non-state actors included in environmental decision-making at that time were 

researchers. It was deeply rooted in the technocratic Communist ideology that all the major 

decisions are based on scientific evidence, and therefore scientists have always been consulted 

before new decisions and policies on biodiversity conservation were adopted. In the Soviet 

decision-making, the USSR Academy of Science and its regional branches were very 

important institutions, and partially substituted the role NGOs play in Western societies.  

In 1990 land property rights were re-established in Belarus (Land Code,1990; Law On the 

Land Property Rights, 1993). However, there are restrictions in regards to the size of land 

plots and eligible ways of using them. This situation has not been changed much since then, 

and on the 2nd National Referendum in November 1996, any further developments of land 

market were banned by an overwhelming majority of voters (Sakovich, 2005). The overall 

coordination in environmental protection in the country is performed by the Ministry of 

Natural Resources and Environmental Protection. A large portion of biodiversity management 

tasks is also allocated to the Ministry of Forestry. However, in 1994 land in national parks and 

natural reserves was transferred from the Ministry of Natural Resources and Environmental 

Protection to the Presidential Management Department. Text box 1 describes current 

categories and characteristics of protected areas in Belarus. 
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Text Box 1: Protected Natural Areas in Belarus 
Belarusian Act on Specially Protected Natural Areas (2000) defines 4 categories of Special Protected 
Nature Areas: 

• National Park 
• Reserve (Zapavednik) 
• Preserve (Zakaznik) 
• Nature Monument 

National parks are established to preserve natural ecosystems and objects, to restore disturbed 
ecosystems with high ecological, historical, cultural, and aesthetic values, and to use them in a 
sustainable way for the purposes of environmental research, education, health, and recreation. A legal 
entity is set up to manage the area. The land of national parks is in permanent use of the managing 
entities or/and other land users and land owners. There is functional zoning. Legislation suggests 4 
zones: forbidden zone (only research and protection activities are allowed), zone of restricted use (some 
economic activities are allowed), recreational zone (eligible activities are nature protection and 
sustainable use of recreational resources), and economic zone (economic and other activities are allowed 
if protection of natural ecosystems is not compromised). In Belarus there are 5 national parks which 
cover 480 thousands ha, which is about 28% of protected areas. 
 
Reserves are specially designated areas with the strictest possible level of protection created to preserve 
natural ecosystems and objects, to study the gene pool of flora and fauna, typical and unique ecological 
systems and landscapes. A legal entity is created to manage the area. This entity can not be a profit 
generating organization. All lands of reserves are excluded from economic use. There is only one 
reserve in Belarus – Biarezinsky Reserve, which covers 50 thousands ha, which is approximately 3% of 
protected areas. 
 
Preserves are created to preserve, reproduce, and restore ecosystems and objects, natural resources of 
one or many types with restricted usage of other natural resources. With respect to the objectives of 
conservation, landscape, biological, hydrological, geological, and paleontological preserves can be 
established. No legal entity is created to manage the area. The lands of Preserves remain in permanent 
use and/or private ownership unless land users and land owners are violating the protective regime set 
up by the statute documents. Preserves can be of the national or local significance. This is the largest 
category of protected areas in Belarus. There are 537 preserves which cover 1,231 thousands ha (71% of 
protected areas). 
 
Nature monuments are unique and irreplaceable ecosystems, objects and adjacent areas, which have 
special ecological, historical, cultural and aesthetical values. They are established to preserve valuable 
qualities of ecosystems or the objects in the interest of future generations. There are 3 types of nature 
monuments: botanical, hydrological, and geological. Land patches adjacent to nature monuments may 
remain in permanent use or private ownership. No legal entity is established to manage these areas. 
There are national and local monuments of nature. There are 913 nature monuments in Belarus; their 
area is very small, covering only 16 thousands ha (1% of protected areas). 
 
Reserves and national parks are established, reorganized, and closed by decrees of the President and/or 
the Council of Ministers after suggestions from Ministry of Natural Resources and Environmental 
Protection (or any other national governmental body such as the Presidential Management Department, 
Ministry of Forestry etc). National preserves are subject to decisions of the Council of Ministers, 
national nature monuments are established, reorganized or/and closed under decrees of Ministry of 
Natural Resources and Environmental Protection, and local preserves and nature monuments require 
decrees of local executive committees (local governance bodies) based on the approval of local units of 
Ministry of Natural Resources and Environmental Protection. 
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Protected natural areas cover approximately 8% of Belarus. Table 1 presents the total number 

and size of protected natural areas in Belarus.  Table 2 presents changes in the number and 

area of protected natural areas. The reasons behind the recent increase of the size of protected 

areas are related to abandonment of many agricultural and military areas and abandonment of 

land due to the Chernobyl’ radiation contamination. However, as we will discuss later, 

biodiversity conservation became a higher priority in the national policy, and therefore many 

new protected areas were introduced. 

 

Table 2. Change of the number and area of specially protected natural areas in 1980 - 

2005 (excluding nature monuments and local preserves) 

Year Parameter 
1980 1985 1990 1995 2000 2004 2005 

Number of 
sites 

58 63 67 80 102 102 104 

Area, ha 884,600 882,900 900,700 799,300 974,400 1,258,100 1,416,400 
% of the 
country’s 
area 

4.2 4.2 4.3 3.8 4.7 6.1 6.8 

Source: Second National Communication 2006 

 

 

Characteristic of the policy change 

 

Introduction of Market Governance 

 

After the transformation, the Soviet economy collapsed and the financing of protected areas 

decreased dramatically. From 1991, when the Belarusian state emerged, market became a 

necessity for the management of protected areas in order to survive. An emphasis was on 

timber production and tourism, including hunting. These activities were, however, kept where 

possible within limits set up by relevant legislation. 

In 1994 the Presidential Management Department took over the management of the most 

important protected areas. If in the first years not much changed, from 2001 the protected 

areas are requested to generate profit, and this demand was increasing every year. Currently, 

there are a few agencies designated to coordinate biodiversity conservation in Belarus.  These 

agencies have different purposes, which are profit making in the case of the Presidential 

Management Department, forest management as with the Ministry of Forestry, and 
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environmental protection tasks as with the Ministry of Natural Resources and Environmental 

Protection and the State Inspectorate. The legislation underlines the need for close 

cooperation and coordination, but this does not happen often. Kazulka (2005) and Parnikoza 

(2008) point out that the subordination of the management to such a business-minded body as 

the Presidential Management Department leads to multiple violations of conservation 

regimes.  

Industrial facilities, tourism activities and other services in national parks and reserves are run 

by the Presidential Management Department. Park managers, acting on its behalf are very 

active in the development of business projects with a particular focus on tourism (including 

game tourism with increasingly developing flow-line production features), logging operations, 

food production and woodwork. In fact, logging and woodwork became central to the 

activities of national parks in Belarus. According to Zenina (2003) and Kozulko (2005), the 

park management bodies have launched large-scale timber-harvesting operations under the 

cover of sanitary felling. After new woodwork production lines have been launched in the 

National Parks Belavezhskaya Pushcha and Pripyatsky, more forested areas have been 

transferred from the Ministry of Forestry to the Presidential Management Department (i.e. 

management bodies of the national parks) to secure timber supply. For instance, the area 

occupied by the national park Pripyatsky increased by three times. A good illustration for this 

is the Park’s web-page (http://www.npp.by/, accessed November 16, 2009). It contains 

exhaustive information about woodworks produced, while information about research (a 

declared park’s core activity) is given much less space than specifications of ecologically safe 

parquet manufactured by the Park. 

Smaller scale tourist facilities can be privately owned, e.g. agro/ecotourism infrastructure etc. 

The latter is even supported by the Government and (in cooperation with the Government) by 

international donors (e.g. GEF, UNDP, TACIS, INTERREG). 

Although the Ministry of Natural Resources and Environmental Protection is designated by 

legislation as a chief supervisory body where environmental protection is concerned, and 

should act to stop an overuse of natural resources in protected areas, our interviewees pointed 

out that the Ministry has limited capacities compared to the Presidential Management 

Department and even though there are quite a few complains, they cannot be expected to 

intervene. This can be explained by a considerably higher position of the Presidential 

Management Department in the informal hierarchy of governmental bodies.  

New elements of market governance that appeared after the change and separation from the 

Soviet Union are compensation schemes. According to the new legislation, damages made by 
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protected species are subjected to compensation. Nevertheless, due to gaps in the executive 

law, according to the knowledge of our interviewees, compensations were never paid. As 

pointed out by an interviewee from the Bioresource Research Centre, “It is only written that 

losses should be compensated, but there are no working mechanisms, nobody even tried to do 

it”. 

 

Increasing Role of Local Communities 

 

Due to easier access to information in our time (e.g. access to Internet, satellite TV channels 

etc), increased education level, and also due to private property that makes people value their 

local environment more, the awareness of the public is increasing. Big disasters such as 

Chernobyl and their long-term negative consequences also played a role. However, there are 

still institutional gaps that make organization and coordination of protest actions difficult. A 

law professor from the Belarusian State University pointed out, “We notice that the public has 

a tendency to get more active, but it is not always that they are able to use legal tools. Because 

there is a lack of a good institutional basis: consultancies, organizations providing high-

quality help […] here there is a need in the “advocacy” process, promotion of public interest.”  

A recent example of the former is a campaign of people from the District of Pukhavichy (the 

Region of Minsk) against an agrochemical production facility (AvgustBel) to be constructed 

in the neighborhood. Despite a constant administrative pressure, potential danger to loose 

jobs, penalties being imposed on activists etc., people continued to protest. A few thousand 

signatures have been collected against this project (close to 50% of local electorate), a few 

street actions held (broken up by the police; activists charged as participants of an 

unauthorized gathering); a meeting organized by local authorities failed and was walked-out 

by locals, because the officials present (including a Minister) had refused any dialogue from 

the very beginning. Nevertheless, the logics of the campaign shows that if nothing really 

extraordinary happens (though these vigorous protests are extraordinary in themselves) the 

facility will be constructed anyway, as apparently big economic interests are involved. 

Community protests were also raised to protect the Sevastopalski City Park in Minsk (Karol, 

2008). The City of Minsk has attempted a few times to reduce the park’s area in order to make 

space for a highway or some other construction activities. Interestingly enough, every time the 

locals managed to assert their rights for green surroundings. A possible explanation is that 

many apartments in the neighborhood have been historically set up for the staff from public 

prosecutors offices, mostly retired. The former officials had a broad knowledge about the 
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procedures and possible legal tricks that could be used and possibly this explains their 

success. It is remarkable that they usually appealed to the Act On Addresses of Citizens 

(1996) that guarantees that any citizens’ appeals to any governmental agency shall be properly 

examined and answered within a firmly set term. It was introduced by the President and was 

considered by many as a populist gesture, but that time it worked for the citizens’ interests.  

Local communities participated further in protesting against intensive logging in 

Belavezhskaya Pushcha (Kazulko, 2005), but in most cases they do not have enough 

knowledge to appeal to relevant legislation, including the Aarhus Convention. 

However, these cases are still rather exceptional. In most cases the public participation is very 

hard to initiate. Public meetings are almost impossible due to the law that prohibits 

unapproved meetings with a number of participants above a certain threshold. Furthermore, 

according to the Law On the National and Local Meetings, local meetings are considered as 

representative of local population only if they gather over 25% of local permanent residents 

above 18 years, and are convened by local governments or at least upon the initiative of at 

least 10% of local permanent residents above 18 years old.  

 

Emergence of Non-state Actors  

 

A group of non-state actors that have always been included in consultations and political 

decision-making are scientists. However, this increasingly becomes a formality, as scientists 

want to secure research funding and are not fully objective. Research departments of Special 

Protected Natural Areas (including national parks) are loosing their importance.  

Some scientists are also members of non-governmental organizations. These are so called 

“research” NGOs, usually associated with a research institute or department (even if they 

have a national status). Good example are “Bird Protection in Belarus” (APB), and the 

National Geographical Society. Some of these NGOs can be very successful with fundraising. 

Research NGOs are trying to keep as far from any suggestions of criticizing governmental 

policies as possible, because they either depend on international assistance, which is 

compulsory to register with the government and normally need endorsements from The 

Ministry of Natural Resources and Environmental Protection, or are hosted by a governmental 

institution. 

Other non-governmental organizations can be referred to as “activist” NGOs. Activist NGOs 

manage to get support from international or national sources without registering it or survive 

without any external support. These NGOs are either registered as legal entities in Belarus and 
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operate on the verge of being closed down or manage to do even without any support at risk 

of being persecuted for “activities on behalf of an unregistered organization”, which may lead 

to imprisonment in Belarus (Criminal Code of the Republic of Belarus, 2009). An example is 

NGO “Belavezhskaya Puscha – 21st Century” that runs a very successful webpage 

(http://bp21.org.by) and campaigns against current management practices in Belarusian 

Special Protected Natural Areas. 

The last group of non-governmental organizations is so called “governmental” NGOs. These 

organizations were partly established back in the Soviet time, and from that time serve as 

departments of governmental agencies that outsource to them certain functions, e.g. issuing 

hunting or fishing licenses, as the Society of Hunters and Fishers does. Although formally 

these organizations are non-governmental, in fact they are fully controlled (or rather run) by 

the Government. 

The research and activist types of NGOs have to struggle for their survival. They need to 

comply with increasing amount of rules and regulations ranging from requirements for their 

office (e.g. it should not be registered as a housing unit; it should have a separate entrance 

from the street and comply with many specific requirements to fire and sanitary safety etc) to 

the eligible activities. The Government strongly controls their budgets.  

Non-governmental organizations are nevertheless still tolerated since they are recognized as 

an important attribute of an open society which improves the image of the country in foreign 

politics. Representatives of NGOs are often called to attend meetings with international 

guests. Furthermore, there is often a need to create a competition when distributing 

international funds made available to non-governmental initiatives within priority areas 

identified by the Government, or invite NGO representatives for consultations that formally 

require (e.g. under international regulations or conditions of (co-funding) participation of non-

governmental institutions. At the end, and perhaps most important, NGOs are still considered 

relatively harmless and can be easily closed down in case they are getting too radical.    

However, even loyal NGOs are regarded as potentially rebellious, just because they are not 

governmental. This view is shared by many from broader public, whose lifelong experience 

was limited to daily routine with the Government, although it was in most cases a string of 

attempts to cheat each other. 

A law professor from the Belarusian State University pointed out that, “The legal situation of 

NGOs is getting worse. Fewer and fewer of them remain, and those which remained are not 

always able to pay rent, as rent fee rates are increasing. They cannot defend citizens due to the 

deficient legislation that allows NGOs only to defend the rights of their own members, but not 
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of the others. The regulation also stipulates that new members can be enrolled only on the 

meetings of NGOs’ governing bodies; and if you want to hold such a meeting you should 

inform the authorities about the meeting time and venue two weeks prior to the meeting. So 

you can imagine, how difficult that gets, especially if an urgent action is needed…” 

It is worth mentioning that, but for a few exceptions, NGOs usually prefer to keep undisclosed 

information on their current activities and, in particular, fundraising opportunities. The same 

applies to the environmental research community, which is very segregated. The public, in 

particular older people usually do not trust NGOs and any initiatives, actions or campaigns 

that come outside the Government. That makes it somewhat difficult for NGOs to approach 

other stakeholder groups.  

If fulfilling international agreements requires involvement of non-state actors, only scientists 

or government-friendly NGOs are invited that makes a way for “false participation.” As the 

law professor from the Belarusian State University pointed out, “They acknowledge the 

[Aarhus] convention in the ministry, but at the same time they have learned to mimicry. So if 

there is a discussion they invite loyal NGOs, or state-controlled NGOs, they even created a 

number of them for this purpose.”   

 

Increasing role of International organizations and funds 

 

Belarus is a beneficiary of environmentally oriented international funds, such as: World Bank, 

GEF, UNDP, funds of UN conventions (e.g. the Ramsar), FAO, TACIS etc. The projects 

certainly had an impact on existing legislation and, in particular, conservation practices. For 

example EU TACIS projects mostly focused on water management, environmental 

monitoring, waste management, circulation of chemicals, waste water treatment facilities etc. 

Most of the international granting activities are coordinated (advised) by the Ministry of the 

Environment or other Governmental institutions (e.g. GEF grants), and all the forms of 

international assistance should be registered by the Government, and this registration is not 

necessarily granted. Funds are distributed among a limited number of NGOs which are loyal 

to the government. Heads of these NGOs often hold key positions in organizations that are 

subordinate to the Ministry of the Environment (Kazulka, 2005) 

At the moment, a new EU neighborhood policy is being set-up. It will replace existing TACIS 

programs and promises to be more specific in terms of priorities set by the EU. Belarus 

ratified a number of international environmental agreements, including the Kyoto Protocol, 

Helsinki Convention and Aarhus Convention. One of our interviewees, a law professor from 
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the Belarusian State University, mentioned that the main incentive to ratify international 

agreements or conventions is availability of technical assistance, “because unfortunately 

Belarus is not rich enough to pay for the quite expensive environmental protection.” However, 

it also depends on the initiative of certain people from the Ministry of the Environment. If 

there is somebody who can see an opportunity to get help by entering international 

agreements, either financial or by providing expertise, they propose the Minister or vice-

minister that it is promoted to the Government to sign. 

Furthermore, UNESCO recognition and Diplomas of the Council of Europe (BP awarded in 

1997, extended in 2002 and non-renewed in 2007 (and, most likely, also in 2009, because of 

the negative reviews of the new Management Plan), are important drivers. For instance, the 

new Management Plan has been commissioned by the BP only after the Council of Europe 

non-renewed the Diploma in 2007. 

 

 

Evaluation of the policy change process 

 

Perception of change by stakeholders 

 

The strongest criticism expressed by interviewees related to the biodiversity governance refers 

to the lack of control and monitoring of the protected areas under the Presidential 

Management Department. The changes involving democratization and decentralization are 

mostly perceived as positive and having positive effects on the environmental protection. In 

particular, the influence of international organizations and international cooperation is seen as 

an important opportunity. Oftentimes international programs are sources of additional funding 

for the state administration and thus they are usually eager to comply with the program 

requirements.  

Nevertheless, impacts of many international projects are only short-termed and the funds are 

often spent on business trips and office equipment with no long-term impacts. Our 

interviewees criticized in particular international projects which are carried out by external 

experts and which are finished by reports which have no real impact. 

Practically all the interviewed stakeholders hope that the changes will empower them to gain 

independence from the Presidential Management Department, improve the public awareness, 

the quality of the environment, and in many cases give them more income, financial support 

or development opportunities. A representative of the Kamianec District Council pointed out 
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that as a result of cooperation within the Euroregion that involved national parks and local 

communities, road signs and information boards were installed. A representative of 

Belavezhskaya Puscha said that they regularly have international projects implemented there 

that contributed to the restoration of the environment. For instance, as a result of a project 

funded by the Agricultural Ministry of the Netherlands, some wetlands in the Park were 

restored. 

The pressure of the international community is seen as necessary to provide information for 

citizens and to involve the Ministries in international projects, in order to make them feel that 

what they are doing is important. Although there are no actual sanctions for not fulfilling 

international agreements, reputation sanctions are also important. A law professor from the 

Belarusian State University pointed out, “the political image of the country also means a lot, 

because they will tell you that you do not comply with an international agreement, and in a 

broader sense you do not comply with the main principal of Vienna convention, that says that 

all agreements should be implemented. It is a slap in the face of the country.”  

Institutional gaps are often compensated by informal practices. On the international level, 

NGOs from Ukraine or Poland represent illegalized NGOs from Belarus. On the local level 

despite the lack of formal communication channels, local authorities have informal contacts 

with National Park’s administration and cooperate in various educational and other activities. 

For instance, local inhabitants have informal rights to use dead wood and hay in some parts of 

the protected areas. In the Belavezhskaya Puscha although there are no formal cooperation 

channels between the National Park Administration and local authorities, the Park’s General 

Director was elected as one of 37 members of the District Council to facilitate cooperation 

with the Park. As a representative of the Kamianec District pointed out, “Cooperation is 

somewhat very regular for us; for instance the National Park has a school bus collecting 

children from remote areas. […] They also participate in our activities, including financial 

assistance to certain persons.” 

Another informal practice compensating the lack of mechanisms to pay compensations for 

land included to protected areas is a simple exclusion of private land from protected areas. A 

researcher from the Bioresource Research Centre reported, “Because we do not have 

compensation mechanisms, when drawing the boundaries of special protected areas, they 

exclude the lands of settlements, summer house cooperatives, and engineering constructions, 

so they have got very complicated contour with lots of holes.” 

 

Level of Political Conflict 
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The conflicts are, in particular, related to the division of responsibilities between various 

government agencies and lack of control over the Presidential Management Department. 

However, although the interviewees from the Ministry of Environment mentioned 

disagreement, they do not intervene in the conflicting issues and give the way to the 

presidential administration. When we inquired about the information about over logging in the 

Belavezhskaya Pushcha, the interviewed representative of the Conservation Inspectorate 

insisted that in her opinion there were no problems. The interviewee also said that according 

to the legislation local governments also had rights to control compliance with the 

environmental legislation, however, they did not do it since they lacked political will and 

people responsible for this.  

An interviewed research officer from the Bioresource Research Center, reported that there are 

conflicts between managers of protected areas who belong to the Presidential Management 

Department and local land users. Since the Presidential Management Department has much 

larger financial and administrative power, they do not treat other land users and also local 

governments as partners. There are also conflicts within the Presidential Management 

Department. One of them is related to the fact that national parks’ directorates have 

conflicting task. On one hand they are to protect the nature on the other they are under 

pressure to maximize income generated on the protected areas. Thus they develop 

agricultural, hunting and logging activates within parks and built tourist infrastructure 

themselves within protected areas instead of making agreements with outside businessmen 

and tourist agencies. A representative of Belavezhskaya Puscha referred to this situation, “We 

still have a planned economy in our country. It means that we get certain plans (i.e. 

assignments) for earning money from higher levels. […] You see the management of the 

National Park is often criticized that we cut a lot of trees and so on. But it is not an issue. We 

just have the plan. If we do not comply with it, then we are punished/fired. May be the 

director even does not want to cut a lot, but he has to do so. The only way to escape this is to 

transfer land to the forbidden zone as much as possible.” Nevertheless, not all areas can be 

transferred to the forbidden zone since it would disable any kind of human intervention there.  

The Presidential Management Department controls all the units subjected to it and all the 

information flows. The interviewed representative of Belavezhskaya Pushcha said, “All 

National Parks are subordinated directly to the Management Department of the President. If 

all other forests are managed by the Ministry of Forestry, National Parks are managed by the 

Management Department. Accordingly, this makes a lot of difference. On one had we are well 
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backed by the State budget, on the other, there is a stricter regime, e.g. concerning relations 

with media, contacts with the public.” 

There are also a few reports about social conflicts at protected areas: Zenina (2003), Heorhi 

Kozulko (2005) and Parnikoza (2008) report mass dismissals of local contracted workers, 

forest officers and research staff. Instead, people from other parts of Belarus or even abroad 

are contracted. The message prevailing in these reports is that being “foreigners” to these 

forests, the newcomers do not care about the environment and do not feel anything wrong 

when cutting trees in natural reserves. Some other conflicts (destroying crops etc) also exist, 

although have never been broadly publicized as yet. 

On the other hand, since the state owns most of the land, it is relatively easy to establish new 

protected areas. In the neighboring Poland enlargement or establishment of national parks is 

usually strongly opposed by local communities who are afraid of hampering development 

activities. On contrary in Belarus such protests do not occur and usually local inhabitants 

support establishment of protected areas or even local governments give themselves a 

protection status to valuable local environmental sites within their administrative borders. The 

interviewed members of local governments stressed that for the local community the parks in 

their area are very important tourist attractions and they see the nature as an asset.   

Nevertheless, a source of potential conflict between local communities and protected areas 

administration is the lack of enforcement of compensation for damages by wild animals. As a 

representative of the Kamianec District Council pointed out, “Ungulate animals are 

redundant, or a portion of agricultural lands has been transferred to the Park, also some 

animals are protected, some are hunted. Nowadays they also appear on nearby crops and 

make certain damages, both to individuals and agricultural companies. We are coming up now 

with proposals to the Administration of the President in order to find optimal solutions.”  

Illegalized NGOs and activists are clearly in a conflict with both the government and the 

Presidential Management Department. Interestingly, in order to get into the park and make 

inspection of what is going on, the activists often have to conspire with population living in 

settlements within the National Park. The activists often witness many examples of overuse of 

Park’s resources by locals, but they never report this officially. 

 

Uncertainties related to the policy change 

 

Uncertainties are related to the reaction of the Presidential Management Department. It is still 

a highly centralized and very much top-down system. Practically all actors keep in mind that 
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in case they are openly against the current governmental policy they may lose their jobs or be 

prosecuted.  

An interviewee from the Bioresource Research Centre pointed out uncertainties related to the 

availability of the public funding both from the Presidential Management Department and 

from the Government. Certain categories of protected areas like, for instance, so-called 

Special Protected Areas have very small budgets and they are under threat that the funding 

will be discontinued. 

As personal connections and relationships with the President and close to him people are 

important, a big source of uncertainty is related to whom and for how long will be supported 

by the President. People favored by the President do not have to comply with the law and the 

attempts to bring an action against them would not help. A representative of the NGO 

“Belavezhskaya Puscha – 21st Century” mentioned that people may complain, but there will 

be no reaction if the person or agency they complain about enjoys support from the highest 

level. According to the interviewee, the monitoring law is not enforced by the government 

due to the uncertainty about the reactions of the President’s Administration, “Although there 

is some monitoring law, the people from the Ministry are afraid of touching it.” 

Sources of other uncertainties are global environmental changes and, in particular, climate 

change. As it was expressed by the interviewee from the Ministry of the Environment, climate 

change affects many fields of the economy such as energy, agriculture, and forestry. The 

Ministry and national science institutes have limited capacity to deal with these impacts. The 

authorities are thus more open for the advice and assistance of international organizations and 

experts.  

 

Perspectives on the future of the process 

 

Weak monitoring and law enforcement as well as practically monopolistic control of the 

Presidential Management Department over protected areas suggests that although there are 

clear signs of emerging multi-level governance, the changes are slow. In the Soviet times 

there were no consultations with local and there were no independent NGOs. In this context, 

what is happening now is very different. At practically all levels new actors appear and 

demand action.  

Practically all interviewed actors see that coming changes are inevitable; they clearly see their 

benefits and they are not afraid of talking about them. The representative of the 

Belavezhskaya Puscha, although he is a part of the Presidential Management Department, 
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pointed out: “I believe the most efficient projects are where representatives of various parties 

are involved, not only from one institution, but from several institutions, with joint control 

over the implementation. It is important because it happens often that the project is formally 

implemented, the report is written, and that’s it, and the country cannot really benefit from the 

any tangible project outputs. […] We have a big problem with NGOs in our country in 

general, because they are almost absent. […] You know, there is a proverb that one head is 

good to have, but two heads are even better. […] It is always good to listen to different 

opinions.”  

Despite the fact that NGOs are not encouraged to be active, their representatives are aware 

and proud of benefits generated by their action. The Head of the Belavezhskaya Puscha – 21st 

Century NGO, although he lost his job because of his activism and the presidential 

administration keeps prosecuting him, he is proud he changed the history and helped to save 

the National Park. “I can say now that our activity changed the history of Belavezha Forest. If 

there were no our activities the history could be different. Due to our activities, the history has 

radically changed. […] Another activist from Minsk wrote a letter to the UNESCO about the 

world heritage being in danger. After that mission a group of experts were sent to control the 

Park, volunteers visited the Park. […] the UNESCO experts accepted our point of view and 

the Park administration was afraid to be scandalized […].” The NGO also provided 

information to the Council of Europe that 20 recommendations they gave regarding how to 

maintain and conserve the Park were broken by the Park’s administration. It was an 

international scandal which undermined the reputation of the country, thus the administration 

is afraid of breaking the international agreements again. 

 

Conclusions 

 

The paper analyzes conditions under which hieratical and centralized political systems are 

willing to share some of their power and control and include non-state actors and lowers 

levels of the government into the decision-making and governance of natural resources. 

Belarus has been under strongly centralized political regime since 1994. The Presidential 

Management Department overtook management of national parks and some other protected 

areas in the country. This resulted in an overuse of the resources and failure of monitoring 

schemes.  

Nevertheless, recently we observe in Belarus an increasing involvement of non-state actors 

and lower levels of the government in biodiversity governance. These changes are driven by 
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outside processes such as implementation of major international biodiversity conventions and 

agreements but are also driven by a growing awareness and protest of Belarusian citizens. 

Access to various sources of information such as the Internet and satellite TV together with 

private property that makes citizens value their local environment activates the public. 

In other post-socialist countries that joined the European Union, the EU integration was the 

main driver continuously enforcing new democratic institutions to co-evolve with post-

socialistic institutions (Chapters 1, 2, 4, and 5, this issue). The effects of international 

programs in Belarus are still limited to their duration and scope. In addition, the state tries to 

counteract the democratic tendencies by a strong control of non-governmental organizations 

and so called “false participation” that is inclusion of only government-friendly NGOs. 

However, the lack of formal inclusion channels is compensated by informal practices on the 

local level. Certain forms of cooperation and exchange are developed by local actors who see 

the benefit of involving various stakeholders into management of natural resources.  

Overall the changes have positive effects on biodiversity protection. Inclusion of non-state 

actors and active involvement of citizens and local governments improve monitoring and 

enforcement of environmental legislation. International organizations and programs providing 

technical assistance promote compliance with international protection standards. 

Nevertheless, the citizens’ empowerment has oftentimes high personal costs for 

environmental activists. Support of international organizations for local activist is required in 

order to strengthen the positive tendencies. 
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