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Abstract

One of the serious agricultural problems in rural areas of Vietnam is the high level of land fragmentation. Since 1998 the central government made some radical efforts to encourage decentralized land consolidation programs, which are primarily understood as reducing the number of individual land plots held by each household through exchange of land, commonly known as Don Dien, Doi Thua (plot exchange) over the whole country, especially in the Northern part. However, to date the overall process of land consolidation has been quite slow and many provinces have not been active in implementing it due to the complexity of the process. This study identified Mo Dao commune, Que Vo District of Bac Ninh province where completed land consolidation successfully as the main research area for analyzing the dynamics of implementation. The paper provides a broad, multi-factor view to understand clearly the land governance in consolidation policies and to identify factors contributing to the success of this intervention—as well as the constraints the policy may have experienced. 
By analyzing the real dynamics of implementation, the views of local officials and perspectives of farmers on land consolidation, the paper has established that the land consolidation process in Mo Dao was implemented in a quite comprehensive and transparent way. The policy framework and arrangements appear to reduce the degree and the scope of mismanagement and corruption. It can be argued that the policy is a mixture of top-down and bottom- up approaches. Although the policy is initiated from the top management in the centre, and that it follows guidance from higher levels of management, key values of voluntary participation, equity and an active role of all farmers at the level of the village as a whole were seen to characterize the policy process.
The paper brings out the key factors contributing to the success of this policy including well functioned system of decentralization; the interactive participation of farmers; flexible strategies of propaganda and awareness raising; an active role of local leaders; stable local policy context and comprehensive planning. However, not everything went well and there were issues that have limited the success of land consolidation policy including lack of detailed guidelines from provincial level; ambiguous legal framework; lack of financial support; lack of clear accountability and capacity issues.
Relevance to Development Studies

Land fragmentation is considered as a major obstacle to achieve the desired and high level of productivity in agriculture. Due to this situation, much more labour, time, money and other resources are required for production, which could be used more efficiently in other activities. To solve this problem, land consolidation is recognized as a useful method. However, the policy implementation is highly sensitive process because it relates directly to the land holding of farmers and affects their economic and social lives. Therefore, the policy needs to be planned and implemented carefully. The complexity of the process leads to the need for developmental experts as well as policy –makers to have a better understanding the dynamics of implementation and its effects to lives of farmers so that a better policy with reasonable measurements can be developed and popularized. This study aims to contribute to such understanding through an evidence based investigation
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Land fragmentation, land consolidation, land governance, policy implementation, decentralization, interactive model, multi-stakeholders
Chapter 1: Introduction

1.1 Introduction

In all societies, land policies are politically sensitive and controversial issues that need many concerns of government. In Vietnam, the land tenure system is characterized by the fact that land is the property of the entire people and under the unified management of the state on behalf of people. One of the main problems in Viet Nam is the high level of land fragmentation which can be defined as “a single farm consists of numerous parcels, often scattered over a wide area” (Binn, 1950: 5). The study focuses on the dynamics of land consolidation implementation in Bac Ninh, a province in Red River Delta of Vietnam. This chapter begins the overall introduction of the study.

1.2 Problem statement  
Viet Nam has changed radically since the Renovation policy (Doi Moi) was launched in 1986. The whole economy turned to a new phase with the shift from the central planning model to market oriented one. This was an indispensable process to meet the demands of international and national reality at that time when the country experienced hyper inflation, increasing unemployment, standstill of production and deficit of trade balance.    
The renovation process began with the change in the agricultural sector. Being a developing and agriculture based-country, the Vietnamese government has always put land issues at a central focus of government socio-economic policy. According to the population statistics of General Statistic Official (GSO) of Vietnam, up to 2009, 70 % of its workforce still involve in farming and producing many agricultural products. Therefore, land is considered the main living source of rural people in Vietnam. In the past, the Central Government did formulate some land policies, but most of them were not implemented properly and equally among various regions. Before the Renovation, farmers had very restricted land use rights that prevented them from production and investment. The Resolution
 10 NQ-TW of the central committee of the Vietnamese Communist Party on 5 April 1988 on the renovation of agricultural management is considered a starting point for the big reform which was the first time farming households could be identified as an autonomous economic unit and allowed to have land tenure in a long term with the stable manner of ensuring land use rights for 15 years. Following this resolution was the enaction of the Land law in 1993, which was approved by the Session 3 of the National Assembly, Legislature IX, of the Socialist Republic of Vietnam on July 14th, 1993. The land law was a turning point that for the first time granted five rights to farmers including exchange, transfer, lease, inherit and pledge land-use rights as collateral. The duration of land use right was extended to 20 years with land areas of annual crops and aquaculture; 50 years for areas of perennial crops. Land holders could renew land areas if necessary. This law led to the increasing security of land tenure and created opportunities for farmers to invest in long term with their own decision so that the production could increase sustainably.  
However, there are still many land problems in Vietnam. One of the serious problems is the high level of land fragmentation. The degree of land fragmentation is not similar in all regions of Vietnam. The fragmentation level is much more serious in the North where each household has 6.52 plots on the average while the corresponding figure in the South is 3.5 plots (WB, 2005: 6). Due to the situation of land fragmentation, much more labour, time, money and other resources are required, which could be used more efficiently in other activities. As a result, it is recognized that land fragmentation is the main barrier to the development of the agricultural sector in a number of ways, for instance, low productivity, inefficient allocation of resources (labour and capital), increasing transport cost, time-consuming, constraint to the application of modern technology, etc.,. For example, if a household has a land allocation that is twice as fragmented, the correlative amount of labour devoted to farming activities will increase by an average of approximately 40% (WB, 2005: 10).
To solve this problem, since 1998 the central government undertook some radical efforts to encourage decentralized land consolidation programs, which are primarily understood as reducing the number of individual land plots held by each household through exchange of land, commonly known as Don Dien, Doi Thua (plot exchange) over the whole country, especially in the Northern part. It is recognized that where it is actually implemented, land consolidation is rated as successful in reaching its objectives. However, to date the overall process of land consolidation has been quite slow and many provinces have not been active in implementing it due to the complexity of the process. In the North, Bac Ninh is considered as a leading province in implementing land consolidation policy. Many other provinces are only on the way of developing land consolidation plans. The slow advance of this process is due to a number of reasons, for instance, low perception of real benefits, an absence of strong coordination at all administrative levels, lack of budgets, lack of coherent guidance and appropriate capacity, etc.    

1.3 Relevance and justification

Land consolidation is a highly sensitive process because it relates directly to land-use rights of farmers.  Due to this obstacle, land consolidation has not been studied sufficiently. Up to now, there have been quite a lot of studies on land consolidation both sponsored by the government agencies as well as supported by international donors like WB, Ausaid, UNDP, etc.,. However, most of these studies have been quite general, focusing on certain issues and have not analyzed comprehensively the process at the administrative and managerial level through which the policy is implemented to achieve the optimal results  as well as the interaction among different actors in that process. By exploring this gap, I will try to bring into light some other aspects of the same issues with focusing on one certain province.  The paper will provide a broader, multi-factor view to understand clearly the land governance in consolidation policies and find out factors contributing to the success of this intervention—as well as the constraints the policy may have experienced. Besides, by discovering the perception of farmers about the implementation, the paper investigates the effects not only in terms of economic but also in social sphere. With this paper, I wish to contribute useful experiences and successful lessons of land consolidation for other areas.  

1.4 Research objective

The overall objective of this research is to probe land governance in the consolidation policy to understand the dynamics of implementation in Bac Ninh province. It is an exploratory investigation and the specific objectives are as follows.

· Examining and assessing the procedures and steps in land consolidation

· Analyzing the relationship between different actors at the managerial and community level

· Exploring the nature and extent of success, the obstacles and social conflicts as regards this policy    

· Considering the perceptions of farmers about the implementation of the policy and its effects to their lives

· Making recommendations for the comprehensive implementation in the whole country

1.5 Research Question

Main Question

Which factors influence the policy process of land consolidation in Mo Dao commune, Bac Ninh province of Viet Nam?

Specific Questions

· What were the reasons to formulate the land consolidation policy and what are the policy objectives?

· What are the key procedures in the implementation of the policy and who are the main stakeholders involved?

· What was the nature of the social interface among different actors? (the interaction between central government and local authorities, the communities in decision making and implementation)

· Has this policy been developed and implemented through a top-down approach or bottom-up approach?

· What are the key factors to the success of land consolidation?

· What are the main constraints to the land consolidation process?

· What is initial evidence as a regard to the perception of farmers to the implementation of land consolidation and its effects to their lives?    

1.6 Research Methodology  
The study identified Mo Dao commune, Que Vo District of Bac Ninh as the main research area. The reason for this selection is that Bac Ninh, one of the provinces having the highest level of land fragmentation in Vietnam is considered as the leading one in the implementation of land consolidation with a successful result. In Bac Ninh, Mo Dao commune is a typical case of successfully implementing this policy. Hence, the selection of Mo Dao commune will be a good case for analyzing the dynamics of implementation, its effects and lesson learned for other areas.  This paper applies mainly qualitative analysis using both primary and secondary data.  
Secondary data

I reviewed secondary data to synthesize information from articles and reports to find out the reasons and assess the level of land fragmentations in Vietnam in general and in the research location in particular. Various sources of data include:
· Legal document system of land in general and land consolidation in Vietnam

· Data from Vietnam Household Living standard survey (VHLSS) of General Statistic Office (GSO) to assess levels of land fragmentation

· Statistical data of Ministry of Agriculture and Rural Development- including details of previous land fragmentation and the present land situation after the consolidation policy

· Reports of different managerial levels (especially central and provincial levels)

· Previous project and research reports on land consolidation

Primary data

I returned Vietnam and did fieldwork in Mo Dao commune, Bac Ninh province. Firstly, I had 14 key informant interviews with officials in different levels of province, district, and commune, village to get information of the process of implementing the land consolidation policy and to see how they interact with each other and with farmers. These interviewees were selected based on my investigation and understanding of their qualifications and positions in the implementation of policy.  
Secondly, I interviewed 28 households in total to elicit their perceptions on the implementation of the policy and explore whether there was any conflict behind the implementation. It is noted that there are four villages in Mo Dao communes, in which Mo Dao and Truc O villages 
complemented land consolidation and the other two villages of Mai O and Trac Nhiet has not implemented the policy. These 28 households were divided in three categories. The first one included 19 households in Mo Dao and Truc O villages where completed land consolidated. These households were randomly selected from the list of households implementing land consolidation provided by the People’s committee in Mo Dao communes. The second one included 3 among 4 households who had voluntary plot exchange in Mai O and Trac Nhiet villages. These were selected by snowball method. And the last category involved 6 households in these two villages who have not yet implemented land consolidation or voluntary exchange. These households were selected randomly from the list of households not yet implementing land consolidation provided by the People’s committee in Mo Dao communes.  
Lastly, I organized two focus group discussions with fourteen farmers in Truc O and Mo Dao villages (seven farmers per one group) to discuss about the effects to their lives and recommendations for the policy. These households are randomly selected based on the list of households implementing land consolidation provided by the People’s committee in Mo Dao communes.

Research constraints
Due to the constraints of my short stay in the research location and reluctant officials, I faced the difficulties to access the data of corruption or elite capture in the implementation of policy. Therefore, the information on negative aspects of the process is generally based on the perspective of farmers and lack of specific approved evidence. Besides, the sensitivity of the issue makes some difficulty in accessing data in provincial level. Some officials rejected to be interviewed. Moreover, the fieldwork was carried out during a period of official meetings for election of officials of high ranking at the district and communal levels. Therefore, it took time to make appointments with interviewees who mostly occupy important positions.  
1.7 Scope Limitation

This paper is an exploratory study. It is limited to only one commune, which implemented land consolidation policy. Hence the validity of findings can be only applied in certain contexts and not be generalized to the whole of Vietnam since the process is very dynamic and the land consolidation in different areas is affected by different factors. It is also important to stress that this is not an impact assessment of land consolidation policy but a study of the policy process of the implementation. Besides, although I tried to find similar studies of grass-root level implementation, these data could not be found. Therefore, the paper does not cover a broad range of comparative evidence in other areas implementing land consolidation.  
1.8 Organization of Research Paper
This study is divided into seven chapters. Chapter one presents the introduction of the study. Chapter two is concerned with the theoretical framework. Chapter three presents the reasons of land consolidation and levels of land fragmentation in Vietnam and the research site. Chapter four looks at the implementation framework and introduces the process of land consolidation. And the next chapter five clarifies the effects of land consolidation and perspectives of farmers on this policy in the research site. Chapter six is for assessing the policy process of land consolidation. And the final chapter contains recommendation and conclusion of the research findings.
Chapter 2: Analytical framework

This chapter presents key concepts different perspectives of the study which is drawn from a review of literature and which will be applied in the analysis of the dynamic implementation of land consolidation in Bac Ninh. 

2.1 Conceptual framework

Land
Land is defined by many authors. Land is recognized as a governmental issue ‘…a basic factor of economic production as well as a basis for social, cultural and religious values and practices. Access to land and other natural resources and the associated security of tenure have significant implications for development.’ (Palmer et al, 2009: 8). IFAD (n.d) also indicated in their website
 that ‘Land is fundamental to the lives of poor rural people. It is a source of food, shelter, income and social identity. Secure access to land reduces vulnerability to hunger and poverty.’ According to them, land issues affect the everyday choices of poor rural men and women, for examples which crops to grow and for subsistence or commercial purposes. In a broader view, land is considered as ‘a cross-cutting issue’ because access to land affects numerous rights such as housing, food, water, work, etc. (Wickeri and Kalhan, 2010: 1). Especially, according to Tavel (2008: 1), ‘land is not merely a source of food, it often has a symbolic value’. Tavel (ibid.) pointed out that land is a focal point of life, the setting for family and social relations. This importance of land can be explained easily in a simple example when a man wants to marry a woman, to be able to feed his family, he must have land for housing, cultivation and other subsistence purposes. Hence, land is one of the key features to develop social relations. Besides, land is affected religious, historical, cultural or other factors. Therefore, it could be said that land contains physical and unphysical dimensions.

Land fragmentation

In different contexts, land fragmentation has been defined in different ways. In the most common way, according to Binns (1950: 5), land fragmentation is defined as “a single farm consists of numerous plots, often scattered over a wide area” hinders the process of development. Here land consolidation programmes are very important in view of the main concern to improve rural livelihoods (Vitikainen, 2004: 25). It is noted that land fragmentation is a common feature in many countries with different levels. However, this problem is much more extreme in less developed agricultural systems or agrarian countries with traditional ways of cultivation like Vietnam. King and Burton (1981) define this issue in two distinct senses: the subdivision of farm property into undersized units too small for rational exploitation; and the excessive separation and dispersion of the plots forming parts of single farm. In this way, land fragmentation can be understood in two problems: size of land area and concentration of plots. More specifically, according to Dijk (2002) land fragmentation has many different dimensions. He states that land fragmentation generally refers to plotting which include the physical characteristics or visible layer, and the legal claims on land ‘tenure’ consisting of the ownership and tenancy rights on a plot which is seen as an invisible layer (Dijk, 2002: 16). He also makes a distinction between land owners who have possession of land plot and land users who exploit land in the form of tenancy (ibid.). Four types of land fragmentation are distinguished, including ownership fragmentation expressed in numbers of plots per one owner, number of users (the size of use-units) per plot, internal fragmentation in which the number of plots are exploited by users; the overlap between use and ownership (ibid.). Within the scope of the study, I would like to focus on the dimension of the land ownership fragmentation because this is a big problem in Viet Nam. The study concerns about the number of plots per household.

Land consolidation

Land consolidation is simply understood as a means to solve the situation of land fragmentation by reducing the number of individual land plots. According to Oldenburg (1990: 183), ‘land consolidation is an exchange of the private ownership and location of spatially dispersed plots of farms to form new holdings containing a single (or a few as possible) plot(s), with the same or similar value as the original areas’. The methods to implement land consolidation are various in different countries from voluntary to compulsory, from dealing only with farmland to be linked to overall rural development; from farmer alone bearing the cost to sharing it with authorities, etc (ibid.).  In some cases, land consolidation is carried out by each individual household through exchange of land.  In other cases, it is done through the overall re-arrangement of land in locality. Vitikainen (2004: 25) considers land consolidation as a comprehensive reallocation procedure in the rural area including fragmented agricultural or forest holdings or their parts. Such a policy demands measures regarding territorial organization, land management, farming systems and management, regional development and village renewal in order to be as comprehensive as possible (Rembold, 2003: 1). This process demands active participation of multi- stakeholders from all levels, especially local and regional levels. Therefore, the process is not easy and demands consent among different stakeholders in this issue.

2.2 Perspectives on policy implementation

Land consolidation is a public policy which is designed to solve the problem of land fragmentation. As mentioned above, there is no single model to apply land consolidation because there are differences in the objectives and procedures of implementation. Moreover, according to Turner and Hulme (1997: 75), ‘the implementation of a policy is not easy and straightforward and cannot be simply classified as a technical exercise’. Rather, ‘Implementation is frequently a highly political process. It is an arena where those with interests in a policy engage in negotiation over the goals of the policy and conflict over the allocation of resources’ (ibid.: 77). There are two models of policy making developed by Thomas and Grindle (1990) including a linear model in which policy is viewed as a process of discrete stages and an interactive model in which different actors interact with each other to develop a policy and where it is more difficult to discern separate stages. The former is understood as ‘... a proposed reform gets on the agenda for government action, a decision is made on the proposal, and the new policy or institutional arrangement is implemented, either successfully or unsuccessfully’ (ibid.: 1164). However, this model policy is simplified. It is noted that different phrases include agenda setting, decision making, and implementation often involving distinct participants and not necessarily following each other in succession. Besides, knowledge is not used sequentially therefore this model is unrealistic with a view to accurately represent policy processes. In the normal, complex reality with a range of actors having benefits in a specific issue, a successful policy making and implementation cannot be explained in the linear version but need to be understood as the interactive one.
The implementation of the land consolidation policy needs to be explained through the interactive model or perspective. In this version, ‘a policy reform initiative may be altered or reversed at any stage ... by the pressures and reactions of those who oppose it’ (ibid.: 1166). Policy change is put at the central focus of this model (ibid.). All involved actors play an active role and they interact to make a joint decision. And according to the authors, the implementation phrase is the most important of policy processes. The figures 1 and 2 illustrate these two models. From this point of view, it is necessary to clarify more about the definition of policy implementation. According to Majone and Wildavsky (1978: 104), implementation is ‘a process of interaction between the setting of goals and the actions geared to achieving them’. As defined by Howlett and Ramesh (2003: 185), it is ‘a stage whereby programs or policies are carried out, the translation of plans into practice’. The authors make a distinction between two approaches of the implementation process including top-down and bottom-up. The top-down approach is a process where a policy decision is made from the top management aiming at achieving policy objectives and is disseminated to lower levels (ibid.). This type of policy making is considered as autocratic and as a hierarchal style of decision making. The second one is the bottom-up approach in which all actors – or stakeholders - are involved in the implementation programs (ibid.). This is regarded as democratic and consultative style of decision making. In this approach, the participation and empowerment of involved actors are put at the centre. It highlights the interaction of stakeholders at all levels from the local to regional and to national levels.  
Figure 1: The Linear model of policy Reform

[image: image1]
Source: Thomas, J.W. and Grindle, M.S. (1990) ‘After the Decision: Implementing Policy Reforms in Developing Countries’, World Development, vol. 18(8), p.1165
Figure 2: The interactive model of policy implementation
[image: image2.emf]
Source: Thomas, J.W. and Grindle, M.S. (1990) ‘After the Decision: Implementing Policy Reforms in Developing Countries’, World Development, vol. 18(8), p.1167
2.3 Perspectives on land governance

In Vietnam, some key principles in the land consolidation implementation including voluntarism, equity and transparency, proactive participation of local authorities are highlighted. However, the question remains as to how well these principles are implemented. In order to assess the implementation of land consolidation program, it is useful to consider the aspect of land governance. Here land governance needs to understand as:

	‘Land governance concerns the rules, processes and structures through which decisions are made about access to land and its use, the manner in which the decisions are implemented and enforced, the way that competing interests in land are managed.’ (Palmer et al., 2009: 9)


An understanding of these factors including rules, processes, structures and institutions offers insights of the implementation in land consolidation. The importance of this issue was mentioned by many authors. According to Enermark (2009: 2) ‘Land governance is basically about determining and implementing sustainable land policies and establishing a strong relationship between people and land’. Palmer et al. (2009: 4) points out that weak governance creates many negative effects. Many poor farmers face risk and vulnerability due to the impacts of weak governance because the rules and policies of land are not sound enough to protect their rights to and claims of land. Moreover, weak governance leads to other problems such as corruption or environmental degradation due to wasted usages of land and other natural resources. Conversely, it can be argued that strong governance in land consolidation policy will lead to proper implementation of policy to solve the problem of land fragmentation. If land governance is effective, it will create equitable access to land and security of tenure and contribute to improvements in social, economic and environmental conditions. Moreover, when good land governance exists, decision-making is more transparent and participatory, the rule of law is applied equally to all, and most disputes are resolved before they degenerate into conflict (ibid.). In the case of land consolidation, it is argued that the quality of land governance is an important determinant of the number and scale of tenure-related problems and will also affect the outcome of the policy designed to address these problems.  

2.4 Perspectives on Decentralization in Vietnam

The implementation of land consolidation is characterized by the decentralization. Decentralization takes place in a context of ‘broad-based institutional reform aimed at improving governance through the transfer of responsibilities from central government to other levels of governance’ (Lawrence, 2001: 10). According to Walter (1999: 1), this policy stems from the perspective of ordinary citizens that the central government is often too far away from the experiences of their life to meet their needs and problems every day. Rather, it is the local government that works directly with individuals and their families. Hence, the bodies at local government need to have enough discretion to exercise their functions.  
According to Litvack et al (1998: 4), there are three forms of decentralization including de-concentration, delegation, and devolution. De-concentration which is also understood as the delegation of administration tasks refers to the redistribution of responsibilities for certain of services among different levels of central system. This form is used mostly in unitary states and it does not lead to the transfer of authority to lower levels of government. In contrast, delegation and devolution refer to the balancing of authorities between central and local levels (ibid.). With delegation, ‘central governments transfer responsibility for decision-making and administration of public functions to semi-autonomous organizations not wholly controlled by the central government, but ultimately accountable to it’ (ibid.: 5). Devolution is the same as the political decentralization in which central government transfers authority for decision-making, finance, and management to quasi-autonomous units of local government (ibid.: 5). Both Fforde (1998: 5) and Fritzen (2002:9) pointed out that the decentralization process in Vietnam is mainly characterized by the delegation of administration tasks and is not considered as devolution.  
As an institutional reform, decentralization requires local officials to be competent and have capacity to equip a certain level of knowledge in planning and management to undertake different tasks. Hence, according to Furtado (2001: 2), decentralization and capacity development are complementary. These two themes relate to the scope to improve participatory decision-making and make local government more responsive to local needs. The process of decentralization requires local government to have adequate human, financial, technical resources with proper organisations including structures, incentives, payments and sound legal institutions to exercise discretionary powers properly. Without strong capacity, the decentralized system and organization cannot function well and may lead to corruption and elite captures.
2.5 Perspectives on the community participation
Decentralization has the potentiality to allow the community participation which is a mechanism to empower people to take part in the processes of decision making and implementation of policies. According to the Decentralization Thematic Theme
 , participation and decentralization have a reciprocal relationship. Local participation is one of the factors contributing to a successful decentralization. In their website, it is stated that ‘Sub-national governments’ proximity to their constituents will only enable them to respond better to local needs and efficiently match public spending to private needs if some sort of information flow between citizens and the local governments exist’ . At the same time, the process of decentralization may help to increase the opportunities for participation through bringing more power and resources to local people, even while this is certainly not always the case.
According to Pretty (1995: 1251), the term of ‘participation’ has a long history and there are two main schools of thought. The first one views ‘participation as a means to increase efficiency, the central notion being that people are involved, then they are more likely to agree with and support the new development or service” (Pretty, 1995: 1251). The other considers ‘participation as a fundamental right, in which the main aim is to initiate mobilization for collective action, empowerment and institution building’ (ibid.). He identified seven types of participation (ibid.: 1252). The first one, ‘manipulative participation’ which is equal to ‘non-participation’ happens when the participation is only a type of formalism, the participators have no voices and power. The second one is ‘passive participation’ when people participate by being told what is going to happen or has already happened. The third one is ‘participation by consultation’ which means that people participate by being consulted, and external agents listen to views. The fourth one is ‘participation for material incentives’ when people participate by contributing resources such as labour in return for food, cash or other material incentives. The fifth one is ‘functional participation’ when people participate by forming groups and make collective decisions. The sixth one is ‘interactive participation’ which means that stakeholders interact and analyse problems and solutions of projects together. The seventh one, ‘self-management’, happens when people participate by taking initiatives independent of external institutions to change systems.  
Local agencies and many NGOs increasingly recognize the importance of inclusive participation and citizen control over leaders to increase the effectiveness and efficiency of investment and this leads to the democratization and empowerment. At the same time, the limitations of local participations have also led to serious concerns. Cooke and Kothari (2001) criticize that inappropriate timing of participation can lead to further delay and conflicts or unbalance existing socio-political relationships. In almost cases, it requires lots of time and hence money. Participatory projects are vulnerable to ‘elite capture’ when it entails ‘illegitimate and/or unjust exercise of power’ by local leaders (Cooke and Kothari: 2001: 4). Participation has also been criticized for simply shifting the costs of service delivery to potential beneficiaries and described as a form of corvee labour (unpaid labor) where the poor are coerce into making contributions that are often more substantial than those made by the rich (Masaki, 2004: 126).
Chapter 3: Situation of land fragmentation 

This chapter explores the reasons leading to land fragmentation and present situation of this problem in Northern Vietnam and the research site.

3.1 Reasons of land fragmentation

According to Bentley (1987: 31), land fragmentation can be explained in two dimensions of ‘supply-side’ and ‘demand-side’. The perspective on ‘supply-side’ points out that land fragmentation is caused involuntarily by exogenous factors. The factors can be historical, geological issues, population pressure and inheritance pattern (ibid.). Due to these factors, people have to accept different land plots in various locations provided that they have enough land to meet the demand of farming for subsistence. Beside the ‘supply-side’, the second dimension or ‘demand-side’ is also an important reason. In this way, land fragmentation happens voluntarily. Based on the fact that land quality is variable due to position, altitude, geology, climate, fertility of soil, a number of farmers voluntarily choose a certain level of fragmentation based on the specific conditions of each area. It is argued that when having different plots in scattered areas, farmers can reduce their risks (crop loss, diseases, drought, flood, etc), diversify crops and allocate labour more reasonably over seasons (ibid.).
In Vietnam, the land fragmentation can be explained in both ‘supply-side’ and ‘demand-side’. The first reason includes the population growth accompanied with industrialization and urbanization process. After the country gained independence, the government has made many efforts to implement policies and programmes to improve agricultural land, farming system to enhance the production of agriculture. However, land areas are limited and every year, the area of agricultural land is reduced due to the process of industrialization and urbanization that demands large land areas to construct buildings, infrastructures, big projects, etc. And while land has become a scarce resource, the population has become higher and higher. The Vietnamese population increased around 1.46 times over the period of more than twenty years from 1985 (58,868 million people) to 2008 (86,210 million people) (WDI, 2010). Although the government has launched a nationwide family planning movement, the birth rate is still high, especially in rural and mountainous areas. In parallel with this situation, the process of splitting up big households into smaller ones happens continuously when children in a family are mature and get married. Due to this fact, the natural land area per head has decreased sharply and the agricultural land area is also divided into small plots. The figure 3 below illustrates this process which can be considered one of causes for land fragmentation in Vietnam.

Secondly, the farming tradition of Vietnamese farmers contributes to the situation of land fragmentation. For thousands of years, farmers are accustomed to simple cultivation methods on small scale of the household. Moreover, due to the fact that farmers are still poor to equip themselves good knowledge and many live in remote areas with limited public information, farmers normally do not have high level of education and hesitate to change their traditional method of cultivation. These reasons prevent them from applying new methods on a big scale. Besides, the household size in Vietnam is still high. According to Vietnam GSO’s survey on Household in 2006, the average household size in Vietnam is 4.24. The equivalent number in rural area is higher than in the urban area. Therefore, in many households, land fragmentation is a result of inheritance when farmers want to give their children land with same qualities. 
Figure 3: Process of land fragmentation under the effects of industrialization, urbanization and population growth





























Source: My illustration based on data collection

Above all, the most important reason for land fragmentation is the land allocation process of the government. After 1985, with the implementation of ‘Renovation policy’, Vietnam has gone into a new phase of development. The Resolution 10 NQ-TW was passed by the central committee of the Vietnamese Communist Party on 5 April 1988 with the aim to transfer the right of land usage and cash-flow control from cooperatives to individual households. It is considered a starting point for the ambitious reform which was the first time farming households could be identified as an autonomous economic unit and allowed to have land tenure in long term with the stable manner of ensuring land use rights for 15 years. Following this resolution, the process of land allocation to farmers was implemented during the period of 1992 and 1993. The principle of land allocation was to equally distribute land among households. Land was located based on two main criteria including the number of people per household and land quality with the consideration of irrigation system, distance among plots and other farming conditions such as crop rotation possibility. Land is typically split into various small plots with these characteristics:

· Different qualities from fertile to less-fertile 

· Scattering in different locations from low to high land, 

· Close to far from houses 

As a result, each household have all land of different types, qualities and locations. It is believed by the government that this policy would maintain fairness and enhance the egalitarian viewpoint of the government. In fact the resolution 10 NW-TW brought many benefits of land tenure to farmers. However, as a result of its equality policy, the situation of land fragmentation becomes a serious problem in Vietnam. 

3.2 Situation of land fragmentation in Northern Vietnam

According to World Bank (2003), it is estimated that in Vietnam there are now around 70 million plots of which around 10% have a size under 100 m2. After the land reallocation in the period of 1992-1993 following the resolution 10 NW-TW, the land area per household is very small. Farm sizes are different form regions to regions but they are typically small, approximately 0.2 hectares per capita (World Bank, 2001). As illustrated in the table 1 below, more than 70% of households have land area under 0.5 hectares while only around 11% of households having area more than 1 hectare.

Table 1: Percentage of households according to the scale of land production

Unit: %

	Categories of households
	 Year 1994

	Households having less than 0.5 hectare
	72,06

	Households having 05 hectare to less than 1 hectare
	16,23

	Households having more than 1 hectare
	11,71


Source: Calculation of IPSARD (2009:25) based on the General survey on agriculture and rural areas in Vietnam (GSO, 1994)

 It should be noted that the extent of land fragmentation is very different throughout the country. In the North, the situation of fragmentation is much more serious than in the South where farmers have bigger plots and the average number per household is smaller. While the average cultivated land size per capita in the North is only 0.2 ha, the corresponding figure in the South is much higher such as in Mekong river delta, this number is 1.12 ha (World Bank, 2001). The explanation for this difference is that in the North the most important principle of land allocation process is the equality policy.  However, in the South, this principle is not the main consideration and the process of redistribution is mostly based on land allocation made prior to the re-unification in 1975. According to a World Bank (2005: 6) calculation based on VHLSS 2004, it is estimated that the average landholding in the North is 6,637 square meters in comparison to 10,757 square meters in the South. Each household in the North has 6.52 plots on the average while the corresponding figure in the South is only 3.5 plots. From these figures, it can be said that the number of plots per household in the North is nearly 2 times higher than in the South and the average size per plot in the North is around three times smaller than the South. The table 2 shows the levels of land fragmentation throughout different regions in Vietnam. 
Table 2: Number of plots per farming household

	Regions (8)
	No of observations 
	Average no of plots 
	Highest no of plots 

	Red River Delta 
	1560
	6.13
	41

	North East 
	1119
	7.28
	32

	North West 
	393
	7.46
	31

	North Central Coast 
	848
	6.04
	19

	South Central Coast 
	579
	4.65
	40

	Central Highland 
	450
	4.04
	19

	South East 
	561
	2.77
	10

	Mekong River Delta 
	1246
	2.79
	31

	North/South
	
	
	

	   North 
	3831
	6.52
	41

	   South
	2925
	3.35
	40

	Whole country
	6756
	5.11
	41


Source: Calculation of World Bank (2005: 6) based on VHLSS 2004

The level of fragmentation is not only different among regions but also among provinces in regions. It can be seen from the table 2 that the land fragmentation in the Red River Delta is at a rather high level – ranking third in the North.  The table 3 below illustrates the differences of land fragmentation among provinces in the Red river Delta.
Table 3: Level of land fragmentation across provinces in the Red River Delta

	Provinces
	No of plots per HH

	Ha Noi
	5.78

	Hai Phong
	5.78

	Vinh Phuc
	8.07

	Ha Tay
	5.56

	Bac Ninh
	9.16

	Hai Duong
	5.69

	Hung Yen
	4.57

	Ha Nam
	4.68

	Nam Dinh 
	4.99

	Thai Binh
	5.68

	Ninh Binh
	5.88


Source: Calculation of World Bank (2005: 28) based on VHLSS (2004)

3.3 Situation of land fragmentation in the research site
Local context

Bac Ninh is located in Red river delta with high population density. According to the statistics of GSO in 2009, the population density is 1,245 people/ km2 in 2009 ranking third in the whole country (only behind two biggest cities of Hanoi and Hochiminh cities). Before 1997, Bac Ninh used to be a part of Ha Bac province. To implement the aforementioned Resolution 10 NQ/TW, the land allocation was implemented during the year of 1992 – 1993. The year of 1997 witnessed a big change when the formerly Ha Bac province was bifurcated into two new provinces of Bac Ninh and Bac Giang. Since the introduction of Land consolidation of Government in 1998, the Bac Ninh province has worked actively to follow the guidance. However, due to the separation accompanied with weak governance in the beginning period of reestablishment, during the years of 1997 – 2003 the process was very slow. The land fragmentation level was still very high. 
Facts and Figures

Bac Ninh has one city and seven districts. According to the Report on land inventory in 2010 of Bac Ninh, the provinces has 43,282.93 ha of cultivated area accounting for 52.61% the total natural land area. As illustrated in the table 4 above, it can be recognized that in 2004 Bac Ninh is the province having the highest level of land fragmentation with an average of 9.16 plots per household in Red River Delta. According to the report of Bac Ninh people’s committee up to 2006, in the province, each farming household has total average land areas under 3500 m2 (equivalent to 0.35 hectare) in a large numbers of plots scattered in different locations. 
Mo Dao commune, a purely agricultural commune with 504,4 ha of natural land area in which there is 304,3 ha of cultivated area. There are 4,826 people in over 1,000 households in four villages including: Truc O, Mo Dao, Trac Nhiet, Mai O. Each village has one agricultural cooperative. According Mo Dao commune’s People Committee (2009), the land fragmentation is one of the highest in Bac Ninh with approximately eighten plots per household on average allocated in different locations. The smallest plot is only 48m2. The longest distance among plots in one household is 2km. In Truc O, land areas are scattered in total twenty two locations. 
Chapter 4: Implementation framework and process of land consolidation

This chapter provides a specific analysis of land consolidation process taking into account the aspects of framework and steps of the implementation in the Mo Dao commune. 

4.1 Implementation framework

4.1.1 Structure of land administration in Vietnam

Land governance has always been given a central focus in Vietnam’s national development agenda in which land administration is implemented at the main four levels: central, provincial, district and commune. The Vietnamese political system is clarified more in the Appendix I. According to Article 7 of Land law 2003, the State is responsible for carrying out uniform State administration of land with these arrangements:

At national level

+ The National Assembly shall promulgate the laws on land, make decisions on nationwide land use zoning and planning, and exercise the right of supreme supervision of administration and use of land throughout the entire country.

+ The Government shall make decisions on land use zoning and planning of provinces and cities under central authority; and shall exercise uniform State administration of land throughout the entire country.

At provincial, district and communal levels

+ People's councils at all levels shall exercise the right to supervise the implementation of the laws on land within their respective localities. 

+ People's committees at all levels shall exercise the rights of the representative owner of land and State administration of land within their respective localities.

In land consolidation, each local administrative organization assumes concrete responsibilities in issuing legal documents to direct the policy implementation in different levels. When land consolidation was launched in 1998, the Provincial Party committees had the highest responsibilities in issuing these legal documents. But since 2008, the Provincial People’s committees have assumed this task. The figure 4 illustrates the interaction among local government organizations in issuing these documents.



Figure 4: Local government organizations involved in issuing land consolidation legal documents

Source: My illustration based on the modification of the figure on Local government organizations involved in issuing land consolidation legal documents developed by World Bank in Vietnam (2005: 19), Land consolidation in Northern Vietnam- Institutions, Implementation and Impacts

4.1.2 Overview of legal framework on land consolidation

Legal documents at National level

Since 1998, the Central Government has introduced the land consolidation program throughout the country.  There are key legal documents at national level including Prime Minister’s Instruction 10/1998/CT-TTG, Prime Minister’s decision 68/2002/QD-TTG; Prime Minister’s decision 94/2002/QD-TTg; Government Resolution 02/2003/NQ-CP. The details of these documents are specified in the Appendix III. These documents establish a general framework for land consolidation in the whole country. 
Legal documents at local level

At the local level, in recognition of the importance of land consolidation, on 30 March 1998, the Party Committee issued Resolution No.03 on transferring agricultural economic structures and encouraging land plot exchanges among farming households. This document is considered as one of key documents to guide the implementation of this policy in the province. However, the implementation of this resolution was not comprehensive and only focused on encouragement of voluntary land exchange without specific guidelines and any financial support. Therefore, the numbers of communes/ villages implementing it is very low. For these reasons, during the period of 1998 to 2004, the level of land fragmentation is still high. 
Since 2005, with the successful implementation of land consolidation in some localities in Bac Ninh, the movement of land consolidation has spreaded throughout the province. The Mo Dao commune is considered one of pioneers in implementing land consolidation with suitable methods. The commune recognized the importance to implement land consolidation since 2000 when the Communal People Council issued the Resolution 18 to encourage plot exchange. However, due to lack of consent in the community, the resolution failed to achieve its goals. Then, in the beginning of 2005, the Resolution 19 was developed focusing on governing and guiding cooperatives and farmers to implement land consolidation with re-planning fields. 

4.2 Process of land consolidation

4.2.1 Options of land consolidation

There are two main options for land consolidation. In the first option, the policy is implemented based on the voluntary participation of households. Farming households who are in need of reducing the number of their plots and expanding the size of each plot voluntarily exchange plots with neighbour households or households having plots close to their land. These households need to discuss and negotiate with other households normally in the village to exchange plots for them with some certain conditions based on different cases. After they obtain consent among households, these households submit application form to Communal People’s Committee to get approval. 

In the second option, land consolidation is implemented based on the practical need of the whole village following the resolution, guidance and directives from province, district and commune and village level. In this manner, all plots are concentrated and reallocated based on the rearrangement plan of cultivated land with the consideration of reconstructing transportation and irrigation infrastructure. Most provinces especially in Red river delta have applied this approach. Mo Dao commune is a typical case of carrying out land consolidation following this approach successfully. The steps and procedures would be clarified in the next sections.  

4.2.2 Steps and procedures of land consolidation in Mo Dao commune

It is noted that only cultivated land area is subjected to land consolidation. The map on land use areas of Mo Dao commune is presented in Appendix IV. Land consolidation is implemented demanding the active efforts of local authorities. At local levels from the province to commune, Steering committees (SCs) of land consolidation are established to supply concrete guidance and technical support. At the village level, a Conversion Board (CB) is established to directly implement the policy. Specific steps and procedures as mentioned below. 

Step 1: Preparation and organization

In comply with the Resolution No 3 in 1998 of the Provincial Party committee and the communal plan of land consolidation, the village Party cell had meetings  many times to get the consensus about the action plan to achieve the provincial goal of reducing number of plots to under three. A CB was established. This board was divided into three groups including Information and propaganda group; Land design, re-planning and land classification group; land inventory group. 
The financial preparation for the implementation is one of the important tasks to cover the expense of the implementation. In Mo Dao commune, without the financial support from higher levels at the time of implementing land consolidation, the two villages had to mobilize their own funds. Farmers did not have to contribute money. Rather, the local leaders were very active in creating funds. More details are analyzed in section 6.1.4 of chapter 6. It is estimated that normally it takes 6 million dong (equivalent to around 320 $ USD) to consolidate 1 ha. But in Truc O village, they did not have to pay wage for technical tasks of designing and inventory since the cooperative officials themselves assumed these tasks. The expense per ha was only 4.5 million dong. In Mo Dao village, they had to incur for all of expenses. Therefore, the corresponding number per ha was 6 million dong.
Step 2: Propaganda, awareness raising and consensus building  

After the step of organization and preparation as regards human resource and finance, awareness raising and consensus building among members of CB and more importantly among households were given attention. This task is considered very carefully and conducted through regular meetings, workshops, public media mass and direct interaction between officials with households. Opinions of farming households are collected directly through conferences of cooperative members and questionnaires. At village meetings, they will vote for or against the land consolidation.  

Step 3: Land use and new infrastructure planning design, land inventory

Based on experiencing the low results of land self-exchange, the CB with the consultation with farmers agreed on the proposed plans of concentrating and reallocating all land plots accompanied with re-planning of infrastructure.  

Classification of land qualities

Subsequently, the field areas were renamed and reclassified and a map of land use and infrastructure development planning was outlined. In this map, six land types in over twenty locations before were divided into three categories: area 1 with best quality for growing over two crops of rice per year; area 2 with medium quality with two crops of rice and one subsidiary crop per year; area 3 with low quality for developing combined model of garden, local's garden, pond and animal breeding area. The classification of land qualities was agreed through meetings with in which village officials and farmers determined each land field before was integrated in area 1, 2 or 3.

Infrastructure planning

A new infrastructure planning including borders, irrigation systems, and roads is also presented in this map. The outlined map was then publicized to get comments and consultation from farmers for being improved and to be later finalized and submitted to the district People’s Committee for approval. Collective meetings were organized regularly so that farmers could become important actors in consultation and are engaged actively in decision-making. And later, questionnaires were distributed to each household in which they listed numbers of their plots, answer whether they want to implement land consolidation or not again and their expectation to have one, two or three plots and register in a specific area. An example of the questionnaire in Truc O village collected during my fieldwork is attached to the Appendix V.

Land inventory and cadastral records

Parallel with this process is the task of preparing the land inventory and cadastral records. Based on the number, areas and locations of plots each household own, the land inventory group will check and compare with the records in red books. The areas listed by households and recorded in Red books would be subjected to land consolidation. The areas listed by households but not in red books would be confiscated to the village’s public land fund. Based on the statistics of land plots, quality and locations, the land inventory group specified that households have how much of area 1, 2 and 3. This work was done carefully with the confirmation of each household.  
After getting consent among all households, the CB will hire technical staff to construct new irrigation system, road and other infrastructure to ensure favourable conditions for cultivation after consolidation. This task is carried out in break time between harvests to avoid the agricultural production activities of farmers.

Step 4:  Land allocation in the field

After the third step, the CB will allocate land and demarcate boundaries on maps and in the field. Each farming household would be redistributed land based on the areas that was already allocated in the period of 1992 – 1993 with the principle of not allocating more land for people who were born or became household members after 1992 – 1993 and not reducing land area if people in one household died after the year of 1992- 1993. Land allocation is a complex task following some main small steps. Firstly, land areas were distributed based on the aspirations of households. Households were allowed to register for two plots (one in area 2, one in area 3) or only one in the area 3 with the condition that they owned at least 3600 m2 in their red books. The area 1 was not subjected to self-registration.  
After the self-registration, the remaining areas were numbered and all people would draw lots randomly for the locations of these areas with a conversion ratio. However, due to the fact that the conditions of different villages are so different, the conversion ratios were also variable. Specifically, in Truc O village the qualities of land are quite different. The agreed ratio was 0.9 – 1 – 1.2 according to three types of good, medium and bad land. For instance, one household owning 100 m2 of medium land can exchange for 90 m2 of good land or 120 m2 of bad land. In the case of Mo Dao village, land areas are not so much different in quality. Therefore, the village applied the conversion rate 1:1:1. It is noted that the process of lot drawing was carried out in group with the consideration of locations to each household’s house. The local authorities encouraged that households having kinship or good relationship with each other would draw one lot so that their plots are close to each other and it makes more favourable for them to cultivate together. After households received land areas and signed a document of handing over land, the process of land consolidation is basically completed.

Step 5: New cadastral records and Issuance of new certificates of land use rights

After land areas are handed over to households and boundaries of each household are specified, the local authorities carry out measurement of total areas one more time and finalize the cadastral records and land use. After that, new certificates of land use rights which are presented in the form of red book are issued to households. Before, each household had only one red book that lists out all plots. But now, according to the new guideline of the province, each plot must be issued one red book to facilitate land use rights of farmers so that they can mortgage or transfer more easily. However, this process is still on the way. 

4.2.3 Results of land consolidation in Mo Dao commune

According to Mo Dao commune’s People Committe (2009), two in four villages including Truc O and Mo Dao villages completed the policy basically. The total consolidated cultivated land is 252 ha accounting for over 80% total cultivated land of Mo Dao commune in which Truc O consolidated 144 ha and Mo Dao village consolidated 108 ha. In these two villages, the new irrigation system, road and other infrastructure were constructed to facilitate the cultivation and production of farmers. After land consolidation, each household has one to three plots. The smallest plot is around 720 m2. The biggest plot attains 7,200m2. It is estimated by the commune’s cadastral officials that the average area of each land piece is ten times bigger than that before. In the two other villages, Trac Nhiet and Mai O, the local authorities have not yet implemented this policy. Only four households had voluntary plot exchange. 

Chapter 5: Perspective of farmers on land consolidation

This chapter reveals perspectives of peasants on different aspects of land consolidation that were discovered throughout my fieldwork. 

5.1 Two options of land consolidation - Voluntary plot exchange and reallocation with comprehensive planning

All interviewed farmers support the process of land consolidation. Fifteen of the nineteen households completing the policy in Truc O and Mo Dao village are satisfied with their land now. The other four households said that their land areas were not as good as before. But they did not reject the policy because they thought that were unlucky in drawing plots. All of them agreed that land reallocation with comprehensive planning is the best way to implement land consolidation.

In the two villages Mai O and Trac Nhiet it is recorded that there are only four cases of household exchanging plots voluntarily in which three farmers were interviewed. These households carried out this process in 2002. All of them now have only one plot with around 4000m2 to develop the combined economic model of local garden, pond and animal feeding area. The reasons for the decision to have only one big plot are that their land areas were so fragmented for them to manage them efficiently, and that the productivity was very low. Therefore, they proposed small economic projects and submitted for the approval of the commune. According to them, the procedures for this process were easy because the local government supported their decisions. The most important task was how to negotiate with all other households. After that, they had to borrow money from the Agriculture and Rural development bank with no preferential rate to invest in their land. In spite of facing some difficulties, they are very happy with their land now. It is estimated by the interviewees that their income increases three to four times higher than that before plot exchange. Mr. Tuan asserted that to have voluntary plot exchange, they need to be very self-reliant and take some risks. It is necessary to have a very good negotiation and coordination among households. In the other six households in Mai O and Trac Nhiet, they also find that fragmented land is an obstacle to their cultivation. However, they do not want to have voluntary plot exchange because it takes time and effort to convince other neighbours. Moreover, they do not have sufficient capital for investment and are afraid of risks in borrowing money. 
Tran (2006: 26) assesses this option as a bottom-up approach in which land consolidation is initiated from requests at the grass-root level. This approach is implemented spontaneously at the household level and serves the direct need of a small group of households. However, the impact as well as the scope of voluntary plot exchange is very low. The administrative offices at different levels only play an intermediary role and facilitator for the process. Moreover, if it is assumed that a single household has averagely 15 plots in different locations and wishes to have one big plot to develop the combination model of local's garden, pond and animal breeding area, they have to work with seventeen other households. These seventeen households in turn need to negotiate with seventeen other households. This process requires close coordination among a very big number of individuals. It takes time and effort to obtain consent among all these people. This approach is very difficult to be implemented at a big scale in the whole commune or province.

All interviewees in these two villages recognized benefits of land consolidation in their two neighbour villages Truc O and Mo Dao. This option could be considered as the mixture of top down and bottom up approaches of Howlett and Ramesh (2003 ). In this manner, although a policy is initiated from the top management and follows guidance from higher levels of management, key values of voluntary participation, equity and active role of all stakeholders in the scale of the whole village are highlighted. The local authorities actively involved in the process to guide and implement the implementation.  They acknowledge that the consent of all households in the village is the most important factor to determine the success of this policy. Therefore, the participation of all farming households is a prerequisite condition. Although it is not always easy to carry out the policy due to some specific conditions of each area, especially in mountainous areas where farmers’ awareness and capability of local authorities are very low, this approach is considered the most effective way up to now.  

5.2 Effects of land consolidation

5.2.1 Economic effects

Changes in production methods and patterns

The land consolidation with comprehensive planning facilitates the mechanization in agriculture production. Before since  land was so fragmented, the usage of tractors was very limited. But now, according to farmers, 100% of households use tractors. In 19 interviewees of Truc O and Mo Dao villages, 12 rents machines for land preparation, 15 rents machines for rice thresher, 10 rents machine for rice transportation. The village cooperative is responsible for providing these machines to its members.  

The cooperative has developed the collective farming cultivated areas of 3 to 5 hectares for seed rice. Before it needed to engage hundreds of households per area but now only seven to ten households are sufficient to cultivate in the same scale. Besides, due to a smaller number of households participating in one area, the compliance with the technical requirement is better, and this enhances the quality of seeds. The interviewees asserted that land consolidation contributed to change the traditional mind of farmers. Rather than applying cultivation methods in small scale, farmers now have market oriented thinking with the application of technology on a bigger scale. Eight in twenty two interviewees developed the economic integrated model of local garden, pond and animal feeding areas. However, in Mo Dao communes, due to the large number of people in comparison to the land areas, in spite of consolidating land, the area of each household was not big enough to develop the model of farms. No case of farms is recorded in Mo Dao commune. Besides, farmers complained that there still was not any official mechanism strong enough to link all of them to develop production zones in an industrial manner.

Changes in land uses

As a result of land consolidation, land areas are exploited more suitably and more profitably. Fewer fertile land areas are changed the land use purpose to be more effective. For instance, in Truc O villages, nearly 18 hectares of bad quality land areas are now exploited by twenty four households to develop the economic integrated model. Interviewed farmers said that some were very successful with these models but some failed due to the lack of experiences and guidance from local authority. When asked about the public land fund, all farmers asserted that this area was under the management of village and now concentrated in one area that makes it easy for common cultivation and for rent. People who wish to cultivate more can be allowed to hire in certain of time.

Changes in production and household income

According to farmers, the crop yield increases from averagely 55 quintal per hectare before land consolidation to 60 quintal per hectare after implementing this policy. The income from rice cultivation increases from 50 million dong per hectare per year to 60 million dong (equivalent to nearly 3200 USD). However, farmers also noted that now their households’ incomes come from many sources not only from farming. In fact, many households have young people working in industrial zones of the province. Although the income from farming increases, most households can not only rely on farming for subsistence.  

Changes in labour and time requirement

All interviewed farmers agreed that land consolidation helped them reduce sharply labour and time requirement. Before, due to the manual technique, much labour and working days were needed. With the application of technology, it takes only average two weeks per household to harvest in comparison to one and a half of month before. The total working days for a crop decrease by 20%. Besides, the distance among plots facilitates the field visits of farmers. In the past, it took a whole day for one household to visit all of their plots. Therefore, some farmers left some plots empty to have time to take care of others or they needed to mobilize all labour in family and cousins to help. But now, they said that it took only a half of day for them to visit and take care of their lands. They have more time to do off-farm activities to increase family income. Farmers assessed that this is one of the highest benefits that land consolidation brings about. One example from Mrs. Thao – Truc O village:  

Before I had twenty plots in different positions...There are five people in my family...When necessary, I need to mobilize all my family members to visit fields or ask for the help of my cousins. However, now with three plots, only I and my husband can do everything in one afternoon.  

Changes in infrastructure development

Comprehensive planning combined with a new irrigation system, road and other public projects are also assessed as prominent success of land consolidation. Farmers feel very comfortable with these systems that facilitate the farming conditions. They are very proud of their land areas, which are not only in big size but in nice shape with good supporting infrastructure systems.  

5.2.2 Social effects
Neighboorhood development

Farmers in Mo Dao and Truc O villages asserted that during the process of land consolidations, several cases of farmers expressed disappointment with reallocated land areas but there is no objection or conflict between local authority and households or among households. Two focus groups affirmed that the policy helped strengthen neighbourhood development. Before, many households did not have roads leading to their plots or roads were too small so that they need to pass others’ plots or need to wait for others completing their work to go into their turns. In many cases, conflicts or quarrels happened. However, now since land areas are improved with good irrigation system and road, households can cultivate their lands independently and do not bother others.  

Awareness raising

Besides, land consolidation creates opportunities of awareness raising and platform for all households to sit together and discuss frankly about land issues. They understand more clearly about the guidance and policy of the Communist party and the State.

Faith on local authority

The success of the policy increases trust and faith of farmers on local authority. In general, farmers in Mo Dao and Truc O villages praised the active role of village head and expressed their belief on the capacity of Agricultural cooperatives in supporting their farming activities. In the classification of land qualities and land allocation, farmers asserted that the process was publicized and agreed among households. The transparency in the process of drawing lots and delivering land was also ensured with the direct supervision of farmers. They said that they participated in many meetings. When asking about the expense for land consolidation, 100% of interviewees claimed that they did not contribute any amount of money and only spent some working days to improve land as desired. 

However, there were still some negative views. One informant thought that households who got good relationship with CB got better plots. Some complained that the village CB was not clear about the financial accountability. There was no publicized financial report. Therefore, farmers are still suspicious about the expense, whether money was used properly or not.

Chapter 6: Assessing the land consolidation policy in Mo Dao commune
Mo Dao commune is a typical case of implementing successfully in Bac Ninh. There are key factors contributing to this process. 

6.1 Key factors contributing to the success of land consolidation 
6.1.1 System of Decentralization

Land consolidation is a decentralized program. Within the  three types of decentralization developed by Litvack (1998: 4) including de-concentration, delegation and devolution mentioned in chapter 2, the type of decentralization under which this policy was implemented is different with the general perception of researchers. Fforde (1998: 5) and Fritzen (2002:9) stated that the decentralization process in Vietnam is mainly characterized by the delegation of administration tasks and is not considered as devolution since the ultimate power and authority remain with the central government. Interestingly, in the case of land consolidation policy, the decentralization has some characteristics of the devolution in which the authority for decision-making, finance, and management is transferred from central to local government. From the findings above, clearly the policy has been developed at the central level while at the same time no specific guidance is provided and no central money is allocated to the local administrative levels. Therefore, it looks as if the central government only has general legal framework but does not have power or intervenes in this intervention. Due to this fact, the provinces have discretionary power to mobilize funds and to implement the policy based on various conditions of different areas. In this policy, the local governments have real autonomy and the implementation is characterized by considerable democratization. However, it is noted that since the most important positions in SCs and CBs are occupied by the officials of the Party committees. Therefore, the decentralization here still has the dimension of de-concentration where party officials cooperate and receive orders up and down all levels from province to village. In one hand, this fact limits the autonomy of lower administrative levels. However, in the other hand this helps to make the coordination among local leaders closer and avoid conflicts. 
The land consolidation policy is really a complex process which demands close coordination of all actors involved. This can be best analysed through the interactive model of Thomas and Grindle (1990: 1166) in which all involved actors play an active role and interact to make a joint decision. The actors include local officials of related departments at different levels, representatives of mass organizations and farming households who are direct beneficiaries of the policy. The implementation is decentralized to line agencies lower administrative levels from provincial, district to communal and village levels. From the province to district down to commune and village, the institutional arrangement defines quite clearly the roles and responsibilities of different actors. At each administrative level, the People’s councils have the supreme authority in issuing resolutions and approving plans followed by the People’s Committees who are responsible for proposing and implementing plans. In the vertical dimension, tasks are allocated through the network of SCs and CBs from provincial to village levels. From province to communes, SCs have roles of supplying concrete guidance and technical support. At village level, CBs are responsible for directly implementing the policy. The Appendix VI lists all the positions and responsibilities of SCs’ members, CBs and other involved organizations in the research site. It can be stated that the establishment of SCs in all levels creates strong managerial mechanism linking all involved stakeholders including local officials of all department and representative of mass organizations. These SCs and CBs collaborate closely to direct and supervisor the implementation in accordance with the plans of province, district and communes.  
6.1.2 Participation of farmers

The land consolidation can be considered as relatively participatory. This process affirmed the assessment of Pretty (1995: 1251) that participation is a means to increase efficiency when people are involved and that they are then more likely to agree with and support the policy. Within seven types of participation defined by Pretty (ibid.: 1952), the participation of farmers in this policy is characterized by the ‘interactive participation’ which means that stakeholders interact and analyse problems and solutions of project together. From the first to the final steps, the involvement of farmers was given attention. The SCs at provincial, district and communal levels involve representatives of all related departments and mass organizations. Moreover, all farmers in the village were engaged. Clearly, here, the participation is seen as not only a means to achieve the goal of policy but a legitimate right of all farmers. It is recognized that the implementation process is ‘the major arena in which individuals and groups are able to pursue conflicting interests and compete for access to scare resources’ (Grindle, 1980: 19). In the case of Mo Dao commune, local authorities tried to achieve the policy goal in reducing the number of plots per households as much as possible while farmers wished to gain benefits from land reallocation. These farmers participated in the process with different interests. Those who used to have good plots did not approve land consolidation and wanted to retain their plots while others who faced difficulties in farming supported the policy and wished to have better plots. The outcome of the competition and interaction between local authorities and farmers and among farmers determined the result of land consolidation. To balance these different views, a proper mechanism to negotiate and contribute opinions to plans was developed in which farming households were mobilized to participate actively in regular meetings and open discussion.

The implementation of land consolidation also approved the assessment of Grindle (1980: 18) about the implementation process which is considered ‘...as a political one in which a considerable amount of adjustment must occur’. The local officials and farmers were actually engaged in joint analysis and development of action plans. In the two villages of Truc O and Mo Dao villages, the plans developed by the leaders were supplemented and modified with the opinions of farmers.  For example, in Mo Dao village, initially, the CB planned to use the land conversion ratio of 0.9-1-1.2 like in Truc O village but the farmers rejected and proposed the ratio of 1-1-1. Or in the case of Mai O and Trac Nhiet villages, initially, each village intended to implement independently. However, due to the obstacles of geography and lack of consent among farmers, the leaders had to change to another plan in which the two villages expect to implement the policy simultaneously at the end of this year. It can be recognized that farmers in Mo Dao commune not only participated but also actively developing and implementing the plan of consolidation. Moreover, in the case of Mo Dao commune, through the interviews with local officials and farmers, I did not find evidences of “elite capture” which stems from the ‘illegitimate and unjust exercise of power’ by local leaders (Cooke and Kothari, 2001:4). The issue needs to be further studied in other researches to discover the truth behind this process. However, in certain extent, it could be asserted that the implementation here has followed the motto presenting the spirit of the Communist Party ‘the people know, the people discuss, the people implement, and the people review’ which was conceptualized in the instruction 30-CT/TW on Grass root democracy on 18 February 1998.
6.1.3 Strategies of propaganda and awareness raising

The consent among people is the most important factor. To implement this policy, it is necessary to get 100% of farming households to agree and cooperate. Therefore, the propaganda and awareness raising is one of the most important tasks because it influences the progress of land consolidation. The information and propaganda group helps households understand clearly about benefits and different steps of land consolidation so that they are fully aware of the guideline and policy of the State. When all farmers agree, the next steps are very easy and quick to carry out. In Mo Dao commune, these tasks were carried out continuously during the process of implementation from the first to final steps. The types of propaganda and awareness raising are also various from meetings, local newspaper, local radio station, village bulletin, group and individual discussion. In some cases reported from the opinions of interviewed farmers, the information in these activities still takes the form less of dialogue than of a lecture that World Bank (2005: 36) also found in their study. However, in most cases, the interviewed farmers stated that their opinions and contributions were really considered by the local government.
During the implementation, although this task was very challenging, the two villages in Mo Dao communes implemented it in the flexible and determined manner. Initially, there were some cases of households, which opposed to the policy. Some main reasons were found out by the CB. Firstly, the land management in the period of 1992 was not really strong, some households who had a good relationship with the land allocation board got some more areas outside the red books. If implementing land consolidation, these areas would be confiscated to public land fund. Secondly, some having good land areas were afraid of that after implementing the policy, they would lose these areas. Thirdly, some did not agree because they thought that the State had issued the certificate of land use rights to 2012. Therefore, they didn’t see reasons why they had to change. Recognizing of these various reasons of opposition were very important for the information and propaganda board to apply different methods to approach these households.  The local cadres had to meet directly and were always patient to listen and persuade them. In fact, some Party members protested the most strongly in case of Truc O village. The tasks of propaganda to these individuals are much more difficult. The meetings were held repeatedly between these members and CB. In some opinionated cases who used to have illegal land areas or only care about their own interests, the method of “name and shame” was applied in which these individuals were denounced in the village meeting so that other farmers could have opinions and help to persuade them.
6.1.4 Role of local leaders

The local leaders in Mo Dao commune also played an important role in directing the implementation to achieve expected goal of the policy. According to Grindle (1980: 18) ‘Leaders have a significant input into deciding the extent of material and human resources to assign to the achievement of particular programs’. In land consolidation, the management at the village and communal levels is very crucial. Local leaders in Mo Dao commune, including Party committee, People’s council, People’s Committee and village leaders played an active role in developing plans, creating a mechanism for participation, principles of handing over land and solving conflicts of farmers. The village leaders did not simply wait to the instruction and orders from higher levels. Rather, they actively involved in policy-making within the provincial legal framework. The village leaders in Truc O and Mo Dao village were very determined, and they showed a sense of responsibility.  Especially in Truc O village, Mr. Tran Duc Nam who used to be a village head was the proponent of implementing the policy in the village. He was praised for his dedication with decisiveness and having a sense of responsibility. Moreover, the local leaders acknowledged that ‘the most common outcome of a lack of agreement among leaders is vague and unclear objectives that generally lead to implementation failures’ (Grindle, 1980: 37). Therefore, the consensus building among local leaders was prioritized at the first step through many internal meetings.
It is noted that according to the land law 1993, when farming households is allocated cultivated land, they have full rights to use land as they want for cultivation purposes in 20 years. During this period, the local authority doesn’t have rights to force them change their land if they do not want. The only way to implement this policy is to have consensus among all farming households. This is one of the reasons that many localities hesitate to implement land consolidation because they are afraid of violating land law, and they are not confident enough to get unanimity among community. The village leaders of Truc O and Mo Dao were flexible and understood well about the conditions and people in villages so that they guided and implemented the policy very professionally. For example, encouraging households having the kinship or good relationship with each other to draw one lot is a wise way that helps to avoid conflicts between hatred households when they draw plots close to each other.    
Besides, they were very creative in making financial resources to cover the expense of land consolidation so that households do not have to contribute any amount of money that created more incentives for them to support the policy. Based on the fact that there has not been any guideline of financial support from the province or district until the end of 2009, the two villages had to mobilize their own funds. Truc O village used two big plots of land under the management of the village authority to change the land use purpose from cultivated areas to residential areas and sold out to get fund for the implementation of policy. This process was approved by the communal People’s Committee. Mo Dao village also followed the same manner to get fund. Besides, in Mo Dao village, at that time there was a national project constructing a railway crossing a part of this village. Therefore, the village had an additional fund from the compensation for land taking from the State to cover the expense of land consolidation.    

6.1.5 Local policy context

Grindle (1980: 10) stated that not only the policy content but also the policy context was critical to the achievement of the policy. No policy is implemented in a vacuum. According to her, the consideration should be put on ‘...the context or environment in which administrative action is pursued’ (ibid.). In Bac Ninh, the stable local policy context contributed greatly to the success of land consolidation. The province is one of the better-off ones in the Red river delta. The local administrative system has functioned well under the management of the Communist party. The political situation is stable without rebels or manifestation. Moreover, assessed by local authorities, the standard of education is quite good and many households have the enterprising mind. The task of awareness raising is not so difficult like in mountainous areas. Besides, many industrial zones have been developed absorbing labour from agriculture. According to my interview with one official of the provincial people’ committee, he asserted that in Bac Ninh, there was a common situation that many young people did not want to do farming but work in industrial zones to earn higher income from this work. Due to this fact, in a number of households, there is a lack of labour for farming and households face difficulties in managing many plots at the same time.  Many wish to reduce the number of plots. This local context facilitated the process of land consolidation in Bac Ninh.    

Besides, as Grindle (1980) mentioned, ‘As the site of implementation becomes more dispersed, both geographically and organizationally, the task of executing a particular program becomes more difficult’ (ibid.: 10). In Truc O and Mo Dao villages, the community is unanimous and have good neighbourhood that facilitated the process of land consolidation. However, in Mai O and Trac Nhiet villages, the land consolidation has not been implemented yet. The reasons for not implementing land consolidation in these villages are several. Firstly, the cultivated areas of the two villages are on a ‘dovetailing saw tooth pattern’. It means that the two villages do not have the straight border to demarcate the cultivated areas of Trac Nhiet and Mai O. Rather, this is in zigzag line. Secondly, the people of the two villages are not in good relationship with each other. Thirdly, the village heads are not determined enough to mobilize farmers. According to my interview with the chairman of the communal People’s committee, he asserted that by the end of 2010, the commune would directly guide and mediate between the two villages so that the commune can complete land consolidation in a comprehensive way, like in the other two villages. It can be recognized that evenly in one commune, the status of the implementation is different in different villages. Moreover, the matters of ideology, culture, political alliances, and capacity also influence the outcome of policy. In the remote and mountainous areas with low perception and weak administrative capacity or the areas with the habit of shifting cultivation of wandering hill tribes, the land consolidation is extremely challenging to be carried out. The methods to implement land consolidation in these areas must be different with Mo Dao commune. Therefore, it could be said that ‘programs identical in content may still be implemented differently if the context in which they are pursued differs substantially’ (ibid.). Grindle (ibid) stated that ‘programs are not implemented in isolation from other public policies; a program’s success may easily be affected by the priorities of political officials or the outcome of other programs’. In the case of Bac Ninh, the land consolidation has been placed at the focus of the development planning of the province since the province was established that facilitated the process. However, in some poor regions affected badly by natural disasters such as Quang Binh, Quang Tri provinces or mountainous areas such as Yen Bai, since  the terrain is hilly and the land qualities are extremely different, the land consolidation is not prioritized. Rather, more concerns are put to the prevention of natural disasters and in some extent people favour land fragmentation as a method to reduce risks in farming.    
6.1.6 Planning process of land consolidation

Land consolidation alone cannot bring benefits as expected. It is necessary to re-plan all other infrastructures and consider other factors to ensure a comprehensive development. In some areas implementing land consolidation without considering related factors such as infrastructure or labour abundant, farmers still face many difficulties to ensure their livelihood. According to Conglose (n.d), ‘A comprehensive plan should be a vision of what a community is to be in the future. The process of developing this plan should be a community-wide effort. All interest groups should have a part in determining what this vision should be’. In Mo Dao commune, the local leaders with farming households worked actively to develop the suitable plan of land consolidation. They are successful not only in reducing the number of plots per household but also in re-planning  land use areas more efficiently in combination with the infrastructure development of irrigation and  transportation systems that facilitate the conditions of cultivation and production of farmers. With the common agreement among community, the land use re-planning was paid attention at the first step of developing different options of land consolidation. Public land fund was also re-arranged into certain areas so that the local authorities can easily manage and use this fund more profitable. Economic and social impacts of land consolidation were also considered carefully such as labour redundant, conflicts of hatred households rising if they got plots next together. In Mo Dao, due to the development of industrial zones absorbing farming labour, the commune did not face the difficulty of labour redundant. However, in other areas, this issue should be taken into account to avoid the increase of unemployment after land consolidation.

6.2 Constraints to the policy implementation

In spite of carrying out land consolidation successfully, Mo Dao commune still faced some difficulties during the implementation. These are some main discovered constraints that local government in Mo Dao commune has experienced.

6.2.1 Lack of detailed guidelines from Provincial level

All legal documents from national, provincial and district levels are only in the form of general guidelines to land consolidation and there have not been any specific common documents to direct the implementation and how to do it in the province in practice. Accordingly, the implementation of this policy is subjected to local authorities based on perceived necessity and particular conditions of different areas. It should be noted that on one hand, this decentralized decision-making framework facilitates the process while creating flexibility in addressing specific problems of each region. On the other hand, the local authorities at the lower levels, especially in grass-root levels can get stuck in some special cases or deviate from the initial policy when they do not have enough capacity or there is not official information and biding framework to guide them. Moreover, according to World Bank (2005: 35), ‘Decentralized implementation without clear guidelines leaves local authorities with a level of discretion that may actually deter them from taking initiative’. The local cadres at lower levels asserted that the provincial guidelines are not specific enough so that many areas hesitate to implement land consolidation.    

6.2.2. Ambiguous legal framework

In the research project of World Bank (ibid) which was made in 2005 recognized that ‘Perceived security of tenure is all the more blurred in the absence of information about farm land distribution in the future, when the term of the existing farm land leases allocated in 1993 expires in 213’. The similar result is also discovered in my research, which was carried out in 2010. Up to now, there are no more national legal documents issued to clarify this issue. The general legal framework is still vague. In the focus groups, farmers expressed serious concerns about the land law. As they acknowledged, they only have rights to hold land in 20 years from the time of reallocation. The year 2013 will be this landmark. Some officials told them that the State would not reallocate land anymore and still keep allocated lands in 1992 but this information has not been officially publicized. Besides, there is some unofficial information that in the next few years, 300 ha of communal land area of which 80% is from consolidated land areas of Mo Dao and Truc O villages will be taken for developing industrial zone of the province. If this happens, the efforts of the whole villages will suddenly mean very little and it makes farmers feel puzzled and insecure. Farmers demanded the local authority to have official documents specifying these issues so that they can feel secure about their future.

Besides, the process of issuing new certificates of land use rights to households after land consolidation is quite low. Although, Truc O village completed land consolidation in 2005, farming households still have the old ones. Luckily, the farmers expressed no worries because they trusted in the handling documents that certified their new areas. However, it is necessary for the local authority to speed up the process to give them new ones soon so that farmers can use them for exchange or mortgage more easily. Here, the overall legal framework is necessary to be further developed so that land government can be improved in which the rule of law is applied equally to all, and most disputes are resolved before they degenerate into conflict (Palmer et al., 2009: 4)
6.2.3 Lack of financial support    

In financial support, although the policy was developed in 1998, there has not been any guideline of finance during ten years. Many communes did not know how to get budget to implement the policy. That is one reason that slows down the process of implementation. Until 2009, this issue was officially discussed in the provincial level. With the issuance of Resolution 158/2010/NQ-HDND16 of the People Council on 06 May 2010 and Decision 52/2010/QD-UBND of the People Committee one 20 May 2010 on financial support, the communes have more incentives to implement the policy. Following these documents, the province will support 3 million dong for technical expenses (a half of the expense per hectare) and 500 thousand dong for the expense of meetings per hectare. The remaining expense is covered by the self-fund of the village. Now, Truc O and Mo Dao villages are developing the necessary procedures to get back this financial support.    

However, in spite of defining specific expense of land consolidation, these documents do not mention detailed financial procedures for communes to follow. In case of Mo Dao with the completion of two villages Truc O and Mo Dao village, they have already utilized their own funds.  The communal officials have not known what to do to claim the financial support for the completed process.

6.2.4. Lack of clear accountability

In my limitation, I had no clear evidence to clarify the transparent level of the process. Most of the interviewees had good comments in the process and praised the roles of local leaders. However, there are still some different views of dissatisfaction with the implementation. Some interviewed farmers are suspicious about the land allocation and expense of the process. An informant showed that the CB members had better plots.  However, other informants told that this is not really true because the village had many clans in which some had conflicts with others and always spoke against each other behind their backs. Big clans had more power in the village. The village head in Truc O is a typical example who was held in high esteem by farmers but was hatred by the leaders of big clans for his firm measures and determined manner. This issue needs to be further studied to probe such micro level dynamics.    

Besides, the expense of land consolidation is also a question. In the case of Truc O village, farmers agreed that the average expense per plot for consolidation, which was 4.8 million dong was reasonable. However, in Mo Dao village, farmers expressed suspicion about the average expense per plot of 6 million dong. The reason is that the village CB did not perform well in terms of the financial accountability. According to Burns and Deininger (2009: 5), the financial accountability is a core factor of the framework for accessing land governance. However, the local leaders did not attach enough importance to this issue. There was no publicized financial report. In some extent, the lack of financial accountability would decline the faith of community upon local officials.  
6.2.5 Capacity issue

It is acknowledged that ‘Capacity development for local governments is one of the decisive factors for the success of decentralization and sustainability in any development programs’ (Badloe and Nguyen, 2006: 2). In Vietnam, for long time, the centralization system dominated the administrative system. As a result ‘local governments waited for top-down decisions, which impacted their lives, their local conditions’ (ibid.: 5). There was no attention to the capacity development. Therefore, the weak capacity at local levels is a reality in Vietnam. However, since mid 1990s, the development of decentralization in Vietnam has demanded the improvement of local capacity to adapt to this change. Especially with the decentralized policy, strong capacity of officials at the grass root level is essential. The local officials need to have good knowledge and professional skills to handle new problems themselves and meet the requirements of the decentralized system in which the centre empowers the local levels to make their own decisions and develop concrete local development plans.  According to Fritzen (2006: 26), without suitable approach to decentralization ‘Provinces may be locked into a self-reinforcing spiral of widening economic, social and capacity disparities’.  
In land consolidation, local officials are the ones directing farmers in the implementation. If these people perceive the policy well, they will publicize sound information to increase awareness raising and perception of farmers. In my fieldwork, the interviewed officials have good experiences of learning by doing, but they still lack of professional training to sharpen their knowledge and skills. And the situation was similar to the findings of Fritzen (ibid.: 15) that ‘no guidelines were issued regarding capacity-related criteria that should be met for communes’. Especially, at communal and village levels, the officials indicated that the training courses from province and district were too limited and delivered in short time. Most are in the form of introduction on concepts and common steps without much training on technical and propaganda skills. Therefore, many officials need to manage by themselves when they face a difficult situation. Besides, there was a lack of workshops or seminars of knowledge sharing among different areas to allow the local officials to learn experiences from each other.  
On the side of farmers, the capacity is also increasingly required after the land consolidation so that they can apply good knowledge, skills and new farming methods and economic models. It is recognized that in Mo Dao commune, there is still lack of training or instruction for farmers in this issue. After land consolidation, the local government does not have any detailed plan to support farmers in cultivating new seeds and developing economic models. Therefore, in spite of the increase in farming production, there has not been any remarkable change or improvement in the economic development in Mo Dao. Through the interview with farmers, it is recognized that there are still a number of households facing risks when they follow the combined economic models due to the lack of knowledge in disease controls or support from local authorities. Besides, some farmers changed their farming activities from rice cultivation to fishes and shrimps raising but they face difficulties and losses due to a lack of technical skills. There are also not enough technical officials to support farmers in their farming activities.
Chapter 7: Conclusion and Recommendations
This paper has presented the findings of an exploratory investigation and assessment of the process of land consolidation in Bac Ninh, a province in Northern Vietnam where the Mo Dao commune was chosen as a case study. Land consolidation is being introduced with the aim to solve the problem of land fragmentation, which is considered as a major obstacle to achieve a more effective and especially efficient production in agriculture. The findings of the research bring out that this problem in Vietnam was caused by the pressure of population growth accompanied with the industrialization and urbanization process; the farming tradition of Vietnamese farmers in small scales and above all the land allocation policy of the government, following the Doi Moi reforms efforts. By analyzing the real dynamics of implementation, the views of local officials and perspectives of farmers on land consolidation, the paper has established that the land consolidation process in Mo Dao was implemented in a quite comprehensive and transparent way. The policy framework and arrangements appear to reduce the degree and the scope of mismanagement and corruption. And the farmers in Mo Dao actually got economic and social benefits that the policy brought to them, especially in terms of reducing labor investments and savings of time to outlying plots.
In this policy, due to the fact that the policy has been developed at the central level while at the same time no specific guidance is provided and no central money is allocated, the implementation is decentralized to line agencies to lower administrative levels from provincial, district to communal and village levels. These local governments have real autonomy and discretionary power to mobilize funds and to implement the policy based on various conditions of different areas. All local officials at different levels and farming households were involved actively to take joint decisions. Hence, it can be argued that the policy is a mixture of top-down and bottom- up approaches, which are mentioned by Howlett and Ramesh (2003: 185). Although the policy is initiated from the top management in the centre, and that it follows guidance from higher levels of management, key values of voluntary participation, equity and an active role of all farmers at the level of the village as a whole were seen to characterize the policy process. Clearly, the process of land consolidation followed the interactive model of Thomas and Grindle (1990: 1166) in which the active participation and reaction of all stakeholders play an important role to the development of policy. The policy changes can happen at any point of decision making and implementation (ibid.). Besides, in almost all Vietnamese legal documents and the existing research documents and papers, only four administrative levels from centre to province, district down to commune are analyzed without much attention to village level. Interestingly, my study has brought out the important fact that the coordination and management at the village level is very crucial and fundamental to the success of policy.  

Through analyzing the dynamics of implementing land consolidation, the paper brings out the key factors contributing to the success of this policy including well functioned system of decentralization; the interactive participation of farmers; flexible strategies of propaganda and awareness raising; an active role of local leaders; stable local policy context and comprehensive planning. However, not everything went well and there were issues that have limited the success of land consolidation policy in Mo Dao, including sometimes conflictual relations between the various stakeholders as predicted in the interactive policy process (Grindle, 1980: 19). Especially, the implementation is constrained by a few limitations, including lack of detailed guidelines from provincial level; ambiguous legal framework; lack of financial support; lack of clear accountability and capacity issues. These constraints need to be addressed so that the land consolidation policy can be successfully implemented in Vietnam as a whole. Based on the research I have carried out and my detailed discussions with local stakeholders in the policy process, I would like to contribute some recommendations as following.
Firstly, more specific and clear guidelines should be drafted at the national and provincial levels to provide a more concrete legal framework so that the administrative units at lower levels know how to act in different circumstances and will be better equipped for their tasks, while being more responsive to the needs of local communities. Moreover, this helps farmers easily understand the policy and feel secure to follow.

Secondly, in financial support, specific guidelines and regulations to allocate the budget of the province to each district down to communes is necessary so that each commune has both more funds as well as the scope to apply more incentives to implement land consolidation.

Thirdly, the task of knowledge sharing should be given more attention. Up to now, the policy has not been implemented locally with much experience- sharing among different communes, districts or communes. It is recommended that national and local workshops and seminars, which involve representatives of areas that have completed land consolidation and areas not implementing this policy discuss and share experiences, recipes for success as well as obstacles and solutions. It would be helpful if the policy-makers could collect information to publicize a handbook with ‘best-practice’ cases to guide and help other areas to learn from such compiled and accumulated experiences.

Fourthly, following the completion of a land consolidation process, technical and financial assistance based on different situations should be made available to farmers after land consolidation, so that farming households learn how to apply new technologies, plant new crops or develop professional economic ways of working.

Fifthly, a cooperation mechanism among farmers should be developed to encourage them to cultivate together on a larger scale. This would increase the production and help improve the agricultural commodity market.    

It should be noted that one of the clearest benefits of land consolidation is in terms of labour savings. The case of Mo Dao is a bit special as it is located in the industrial zones of the province, so that there is ample scope in the province for absorbing many young people leading to the lack of labour in agriculture. The policy helps to solve this situation. However, in other provinces, the impact of labour redundancy after implementing this policy should be considered more carefully. Non-farm activities should be generated to reduce the risk of unemployment so that the livelihood of farmers can be ensured.
In conclusion, the land consolidation is a sound policy. With a range of details of procedures and experiences of the implementation presented in my paper, the other areas can have some lessons learned to follow. However, as stated by Grindle (1980: 10), ‘programs identical in content may still be implemented differently if the context in which they are pursued differs substantially’. Here, the dynamics and outcomes of the implementation are variable in different areas due to many factors of ideology, culture, political alliances, local capacity, perception and local development priorities. More researches at the grass-root level should be carried out to help develop the policy further so that it is improved generally, as well as it better fits the very different local realities of Vietnam.  
Appendices

Appendix I

Organization of the Vietnamese Political System based on the Revised 1992 constitution

Source: Fforde (2003), ‘Decentralization in Vietnam – Working effectively at provincial and local government level – A comparative analysis of Long An and Quang Ngai Provinces’, AusAID, P.58
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Appendix II

Glossary of some key Vietnamese legal documents

Source: based on the law on issuing legal documents promulgated by the Vietnamese parliament dated on 12 November 1996

The Constitution 1992: which is the basic law of the Socialist Republic of Vietnam has the highest legal effect in the Vietnamese legal system.
The land law 1993: approved by the Session 3 of the National Assembly, Legislature IX, of the Socialist Republic of Vietnam on July 14th, 1993 to define the system of management, usage of land; land use rights and responsibility of users. For the first time, the State recognized legally 5 rights to exchange, transfer, lease, inherit and pledge land-use rights as collateral. This law was amended in 1998 and 2003.

Government’s Decree: promulgated by the Government to stipulate specifically the implementation of the Law, to define civil rights and obligations of organizations under the management of the Government and issue articles and regulations relate to the State’s administrative management regime.

Government or Central committee’s Resolution: promulgated by the Government or the central committee to stipulate the national orientation, policies, plan, the State budget and other important ones; to inspect the compliance of the People’s Councils to national legal documents.

Prime minister’s decision: promulgated by the Prime minister to make approval of policies, plans, governmental managerial methods and operations; to make approval or disapproval of the decisions issued by the lower levels and to stipulate working regulations of governmental officials, chairman of provincial People’s Committees. 

Prime Minister’s instruction: promulgated by the Prime minister to give out specific managerial measurements, collaboration of the governmental officials;  to guide the organization and operation of sectors; to supervise the activities of ministers, governmental organizations and People’s committees at different levels in the implementation of specific policies and national plans.

People’s Councils’ resolution: promulgated by the People’s Councils of each province to ensure the implementation of the Constitution and law at the local level; to make decision on local socio-economic development budget, to implement assigned tasks and obligation from higher levels, to approve the submission from the People’s Committees on specific policies and plans.

People’s Committees’ decision: promulgated by the People’s Committees to stipulate the measures and regulations under the local management in the implementation policies and plans of the central and resolutions of the People’s Council at the same level; establishment, dismissal of subordinate agencies; appointment, award and discipline civil servant; approval of business plan, technique-economic options or the lower agency’s decision.

Appendix III

Key legal documents of land consolidation at national level

· Prime Minister’s Instruction 10/1998/CT-TTG dated on 20 February 1998 on speeding up and completing land allocation and agricultural land use rights in which encourages farming households to voluntarily exchange plots to solve land fragmentation

· Prime Minister’s decision 68/2002/QD-TTG defining the Government's programme of action for implementation of the resolution of the Fifth Plenum of the Party Central dated on 4 June 2002 in which promotes plot exchanges among households 

· Prime Minister’s decision 94/2002/QD-TTg dated on 17 June 2002 on Government’s action program in accordance with Resolution V of Central Committee IX assigned Ministry of Agriculture and Rural development (MARD) as the Government’s focal point for land consolidation and request MARD in coordination with Ministry of Natural Resources and Environment (MONRE) and Ministry of Finance (MOF) to provide instructions for land consolidation. The decision claims that  ‘Government encourages farmers and local authorities at all levels to converse small and scattering land plots to large plots to create favourable condition for cultivation’.

· Government Resolution 02/2003/NQ-CP dated on 17 January 2003 on policies and measures to achieve socio-economic development goals in 2003 asserted to ‘encourage localities with suitable conditions to implement land consolidation , transfer land use certificates and land use purposes in accordance to the requirement of planning and land law to increase land areas...’ (Government Resolution 02/2003/ND-CP, Part 1, section 2)

Appendix IV
Map on land use areas of Mo Dao Commune in 2010

Source: Mo Dao People’s Committee, 2010
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Appendix V

A questionnaire of household’s opinion on land consolidation in Truc O

Source: Truc O cooperative, 2005

	Land areas before land consolidation

	Estimated reallocation 
	Area 

(m2)

	Total area
	
	

	In which

	Vung 2
	Area 1
	

	Vung 3
	
	

	Duong Khang
	
	

	Cau Dong
	
	

	San Mau
	
	

	Dong Soi
	
	

	Dinh
	
	

	Vuon Cam
	
	

	Dong Riec
	Area 2
	

	Dong Rung
	
	

	Chan De
	
	

	Dong Tao Trong
	
	

	Dong Tao ngoai
	
	

	Chan nuoi
	
	

	Cham Tay
	Area 3
	

	Cham Giua
	
	

	Chuom Re
	
	

	Bo song
	
	

	Ban Ma
	
	

	Ma Chiem
	
	


1. Do you agree to consolidate land into 3 proposed areas?

Yes ………………………………………………………………..

No   …………  Why..............................................................................

2. Do you have capability to have one plot to develop integrated economic model?

Yes……………


No ……………….

If yes, where do you expect to register?

....................................................

3. Do you have any other expectation? Specify

......................................................

Representative of household


Conversion Board







        Leader






Tran Duc Nam
Appendix VI
Members of steering committees/conversion board at different levels in the research site
Source: based on my collection of legal documents and interview

	Levels
	Members
	Positions
	Responsibilities

	SC at Provincial level 

26 members
	Vice chairman of Provincial people’s Committee
	Provincial SC’s Director
	General management of land consolidation

Approving plans and programs of district level

	
	Director of Department of Natural resources and Environment 
	Provincial SC’s Standing Member
	Obtaining the highest responsibilities in implementation in collaboration with other departments

Providing guidance to lower levels; 

Providing expert groups on land issues

Completing cadastral record;

Guide districts in issuing new land use rights certificates to households after land consolidation

Preparing and submit report to People’s Committee

	
	Representative of Department of Agriculture and Rural development
	Provincial SC’s members
	Coordinating with the department of natural resources and environment in developing land use planning and agricultural production plans

	
	Representative of Department of Finance
	Provincial SC’s members
	Providing plan of financial support to land consolidation

Allocating budget to districts for expenses of issuing land use rights certificates 

	
	Representative of Department of Tax
	Provincial SC’s members
	Providing guidance on agricultural tax for farming households after land consolidation

	
	Representative of Department of planning and investment
	Provincial SC’s members
	Collaborating with other agencies to implement land consolidation

	
	Representative of Department of Construction
	Provincial SC’s members
	Collaborating with other agencies to implement land consolidation

	
	Representatives of mass organizations including Women Association, Veteran’s Organization, Youth association, Farmer’s Association, etc
	Provincial SC’s members
	Collaborating with other mass organizations in lower levels to raise awareness and interact directly with households to persuade and build consensus among farming households

	
	Representatives of Department of Information and Media Mass, newspaper, broadcast and television agencies
	Provincial SC’s members
	Propaganda and campaign land consolidation movement throughout the province

	

	SC at District level

(Que Vo District) 

15 members
	Vice chairman of the district’s People’s Commitee
	District SC’s director
	General management of land consolidation at district level

Approving plans and programs of communes

	
	Representative of Bureau of Natural Resources and Environment
	Standing SC’s member
	Obtaining the highest responsibilities in implementation in collaboration with other bureau

Issuing new land use rights certificates to households after land consolidation

Organizing training courses on land consolidation to communes

Assisting communes in developing options of land allocation

Preparing and submit report to People’s Committee

	
	Representative of Bureau of Agriculture and Rural Development
	District SC’s members
	Coordinating with the department of natural resources and environment in developing land use planning and agricultural production plans at district level

	
	Representative of Bureau of Finance
	District SC’s members
	Allocating budget of land consolidation to each communes

	
	Representative of Bureau of planning and investment
	District SC’s members
	Collaborating with other agencies to implement land consolidation

	
	Representative of Bureau of Construction
	District SC’s members
	Collaborating with other agencies to implement land consolidation

	
	Representatives of mass organizations 
	District SC’s members
	Raising awareness and interact directly with households to persuade and build consensus among farming households

	
	Representatives of Newspaper and Media mass
	District SC’s members
	Propaganda and campaign land consolidation movement throughout the district

	

	SC at Communal level

(Mo Dao commune)

17 members
	Vice chairman of Communal People’s committee
	Head of Communal SC
	Steering and Instructing directly Conversion Boards in villages

Supporting villages technically to prepare feasible options of land consolidation

Approving proposed plans of Conversion boards in villages

Coordinating villages to implement land consolidation together

Supervising the implementation process in accordance to the plan of district and province



	
	Heads of bureaus in People’s Committee (financial bureau, Agricultural bureau, Land bureau, communal cadastral bureau, Social bureau, etc)
	Communal SC’s members
	

	
	Secretaries of Party cells
	Communal SC’s members
	

	
	Representatives of Mass organizations (Youth, Women, Veteran, Farmer association...)
	Communal SC’s members
	

	
	Village heads and former village heads
	Communal SC’s members
	

	

	Conversion Boards at village level

Truc O village:

34 members

Mo Dao village: 16 members


	Village head cum director of cooperative
	Head of Village Conversion Board – Standing member
	Village is the most basic unit in the implementation process of land consolidation.

Interacting directly with farmers to develop plan and options for land consolidation

Organize meetings to get opinions of households

Propaganda and help household understand the importance of land consolidation

Submitting a agreed plan among conversion board and households to the commune

Inventorying land areas and assess the land use status of each household

Instructing directly households to implement land consolidation

Dealing with conflicts and problems arising from this process



	
	Vice director of Cooperative
	Standing member of conversion Board
	

	
	Accountant of Cooperative 
	Standing member of conversion Board
	

	
	Secretary of village Party cell
	Member of conversion Board
	

	
	Representatives of each sub-village units who are appointed by farming households
	Member of conversion Board
	

	
	Former director of cooperative
	Member of conversion Board
	

	
	Former heads of village
	Member of conversion Board
	

	
	Representatives of Mass organizations (Youth, Women, Veteran, Farmer association...)
	Member of conversion Board
	

	
	Some farmers experiencing in agricultural land
	Member of conversion Board
	


Appendix VII
List of Interviewees

Key Informants

	Administrative level
	Name
	Organization
	Position

	Provincial level

· Bac Ninh province


	1. Vu Quang Sang
	People’s Committee
	Key Official - responsible for Agriculture

	
	2. Nguyen Huu Tiem
	Department of Natural resources and Environment 
	Vice director

	
	3. Nguyen Duy Hanh
	Bureau of Land registration 
	Head

	
	4. Nguyen Van Xuyen
	Branch of Rural development - Department of Agriculture and Rural Development
	Director

	District level -

Que Vo district
	5. Tran Van Thuy
	People’s Committee
	Secretary

	
	6. Nguyen Van Ban
	Department of Agriculture and Rural development
	Director

	
	7. Vu Dinh Thong
	Department of Natural resources and Rural development
	Director

	
	8. Nguyen Cong Cuong
	Land inventory office
	Official

	
	9. Nguyen Thi Lan
	Statistics office
	Official

	Communal level

- Mo Dao commune
	10. Nguyen Duc  Chien
	Mo Dao Communal People’s Committee
	Chairman

	
	11. Nguyen Cong Kien
	Mo Dao Communal People’s Committee
	Vice chairman cum Director of Steering Committee for land consolidation

	Village level
	12. Nguyen Van Truong
	Truc O village
	Head

	
	13. Tran Duc Nam
	Truc O village
	Former Head

	
	14. Nguyen Duc Khanh
	Mo Dao village
	Head


Household interviewees

	Village
	Name
	Status of implementing land consolidation
	No of plots before land consolidation
	No of plots after land consolidation

	Truc O
	1. Nguyen Huu Toan
	Completed
	18
	3

	
	2. Nguyen Thi Thao
	Completed
	20
	3

	
	3. Tran Duc Cao
	Completed
	16
	1

	
	4. Mai Van Ren
	Completed
	19
	3

	
	5. Nguyen Cong Phieu
	Completed
	24
	3

	
	6. Vu Van Hiep
	Completed
	18
	3

	
	7. Tran Van Hoi
	Completed
	20
	1

	
	8. Nguyen Ba Truong
	Completed
	21
	2

	
	9. Tran Thi Tuyen
	Completed
	16
	3

	
	10. Nguyen Duc Thinh
	Completed
	17
	1

	Mo Dao
	11. Dinh Thi Buoi
	Completed
	18
	3

	
	12. Doi Van Quyet
	Completed
	19
	2

	
	13. Nguyen Minh Tien
	Completed
	18
	1

	
	14. Nguyen Dinh Dai
	Completed
	17
	3

	
	15. Vu Thi Minh
	Completed
	19
	3

	
	16. Nguyen Thi Vinh
	Completed
	20
	2

	
	17. Luong Thai Tuan
	Completed
	23
	3

	
	18. Nguyen Dinh Giap
	Completed
	17
	3

	
	19. Tran Van Luc
	Completed
	22
	3

	Mai O
	20. Nguyen Trong Tuan
	Voluntary land exchange
	20
	1

	
	21. Nguyen Thi Tai
	Not yet
	16
	

	
	22. Truong Thi Hong
	Not yet
	17
	

	
	23. Tran Xuan Suu
	Not yet
	17
	

	
	24. Tran Duc Thao
	Voluntary land exchange
	18
	1

	Trac Nhiet
	25. Nguyen Van Dao
	Voluntary land exchange
	17
	1

	
	26. Vu Van Hai
	Not yet
	19
	

	
	27. Nguyen Hong Hoa
	Not yet
	20
	

	
	28. Ho Van Sy
	Not yet
	17
	


Focus groups

	Group 1: Truc O village


	Group 2: Mo Dao village

	1. Nguyen Thi Dinh
	Bui Duc Tuan

	2. Nguyen Thi Thao
	       Cao Minh Tuyen

	3. Tran Xuan Sam
	       Nguyen Minh Tien

	4. Nguyen Duc Thinh
	       Bui Thi Truc Mai

	5. To Thi Tuyet
	       Cao Van Suot

	6. Tran Thai Hoa
	        Ho Xuan Phong

	7. Nguyen Thi Thai Thuy
	        Tran Thai Binh
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� The distinction of different legal documents in the Vietnamese legal system is clarified in the Appendix II


� The cultivated land area of Mo Dao and Truc O villages accounts for 80% of the total cultivated land area of the commune. (Mo Dao’s People Committee, 2009). Mai O and Trac Nhiet villages is much smaller than these ones.


� IFAD (n.d). ‘Land tenure security and poverty reduction’, accessed on 15 September 2010 <http://www.ifad.org/english/land/index.htm>


� Decentralization Thematic Team (n.d) ‘The Online Sourcebook on Decentralization and Local Development’ accessed on  5 November 2010 <http://www.ciesin.org/decentralization/SB_entry.html>


� VHLSS (2004) was carried out when Ha Tay Province had not yet merged with Hanoi. Therefore there were still 11 provinces in Red River Delta. Since August 2008, Ha Tay has become a part of Hanoi.





� It is noted that the motto of the society management in Vietnam is “the Party leads, the State manages and the People own” (Dang lanh dao, Nha nuoc quan ly, Nhan dan lam chu). At national level, the Communist Party has the highest level of authority. The State apparatus including National Assembly, Government and Judiciary system needs to operate under the guideline of the Communist Party. At local level, Party committees are the highest representatives of Communist Party. The People’s Councils and People Committees are under the guideline of the Party committees. The most important positions of these two bodies are undertaken by the high ranking officials in the Party committees 


� In Truc O, land areas were scattered in around 20 locations. Each location was named by the villagers for easy distinction.
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