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FBN - Biological Nitrogen Fixation

FBOMS Brazilian Forum of NGOs and Social Movements (Forum Brasileiro de ONGs e 
Movimentos Sociais)

FIP Forest Investment Program

FLEGT Forest Law Enforcement, Governance and Trade 

FNDF National Forest Development Fund (Fundo Nacional de Desenvolvimento 
Florestal)

FNO Constitutional Fund for the North Region (Fundo Constitucional do Norte)
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This report is a contribution to the CIFOR 
Global Comparative Study of REDD+ 
(Brockhaus and Di Gregorio 2012; CIFOR 
2016),  which aims to provide strategic 
information to policy makers, professionals, and 
donors on reducing emissions from deforestation 
and forest degradation, and enhancement of 
forest carbon stocks in developing countries 
(REDD+). This document focuses on the 
Brazilian Legal Amazon region, which consists 
of nine states (Acre, Amapá, Amazonas, Mato 
Grosso, Pará, Rondônia, Roraima, Tocantins 
and parts of Maranhão west of 44°W longitude), 
and is made up much of the Amazon rainforest 
biome (consisting mainly of tropical dense 
forest). References are made to areas of the Legal 
Amazon that belong to the Cerrado, which are 
relevant because of the pressures for expansion 
in non-forest areas and persistent confusion 
regarding the transition zones between these 
two biomes. From this scope, we chose not to 
examine other biomes in Brazil, such as the 
Atlantic Forest and Caatinga semiarid zone, 
due to their different histories of occupation, 
political evolution, current pressures on land 
use, as well as their responses to deforestation. 
As the Brazilian Amazon has a continental scale 
and relative importance in global deforestation 
rates, having it as a focus is a strategic measure 
for reducing emissions, especially taking into 
account the reduction of deforestation in 
the region by 79% between 2004 and 2015 
(INPE 2015). 

Introduction

This report, the third edition of our study with 
similar objectives initially published in 2011, 
provides a fully updated overview of contextual 
conditions affecting environmental policy for 
REDD+ in the Brazilian Amazon up to the end 
of 2015. This study presents a history and analysis 
of the context in which the National REDD+ 
Strategy was developed, based on literature reviews, 
national and international data, legal opinions and 
interviews with selected experts.

The document is organized into five sections, 
following the guidelines for CIFOR country 
profiles (Brockhaus et al. 2012). First, we 
analyze the main trends of use of land and 
forest, investigating the main causes – specific 
to the country – that lead to deforestation and 
environmental degradation. The second section 
analyzes the main institutional factors associated 
with governance and rights, emphasizing the rights 
of access to land and forest resources, as well as 
the decentralization of governance, which plays a 
crucial role in REDD+ strategy in Brazil. The third 
section refers to political and economic factors, and 
describes the broader context in which the causes 
of deforestation and environmental degradation 
operate. The fourth section refers specifically to 
the development of the national strategy and 
policies for REDD+. In the last section, we discuss 
the implications of the previous sections for the 
potential outcomes of REDD+, assessing efficiency 
issues, effectiveness and equity (3Es) of REDD+ 
implementation in Brazil.
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Deforestation and degradation in the Brazilian 
Amazon have various causes, related to economic, 
political and social factors. Since the 1960s, 
successive military and civilian governments have 
encouraged settlement through large-scale cattle 
ranching, logging and soybean cultivation, as well 
as occupation by small farmers in the Amazon. 
Historically, producers in the Amazon have been 
actively encouraged to clear the rainforest as proof 
of ‘productive’ activity under land-titling laws 
and for the acquisition of credit. From the mid-
1970s, development paradigms were increasingly 
centered on the promotion of private enterprises 
through generous credit and fiscal incentives, 
with particular attention on the ranching, timber 
and mining sectors – which increased pressure on 
forests. In the current setting, and especially in 
the last four years, deforestation and degradation 
in the Brazilian Amazon mostly reflect market 
demands and private sector profitability. Today’s 
national political arena promotes activities that 
contribute to degradation, focusing on models 
of sustainability that reflect national values of 
financial capital accumulation. Such an emphasis 
prioritizes the interests of national elites or the 
country’s power structure, as exemplified by the 
alterations precipitated in the national Forest Code.

Despite the drive toward Amazon settlement and 
agroindustrial expansion, a number of measures 
have been undertaken to reduce deforestation, 
culminating in the adoption of quantitative 
targets for reduction in deforestation from a 
10-year historical baseline in the Amazon by 
80% and in the Cerrado by 40% by 2020. 
Policy implementation experience suggests that a 
substantial foundation for achieving the proposed 
emissions reductions exists. However, such progress 
continues to be undermined by contradictory 
policies, particularly within the infrastructure, 
agribusiness and mining sectors, which would 

constrain the achievement of deforestation 
reduction targets. Constraints associated with 
the effectiveness of law enforcement capacities 
to address illegal deforestation and the lack of 
political will to address land conflicts in areas of 
high tenure insecurity, the absence of indigenous 
reserve demarcation in the past five years, along 
with the incessant corruption in the timber and 
livestock industries, seriously undermine REDD+ 
prospects in the Brazilian Amazon.

During the past two decades, government efforts 
to contain the negative effects of widespread 
forest clearance have often centered on an 
attempt to decentralize licensing and enforcement 
responsibility to the Amazon states. In most cases, 
little corresponding capacity development has 
occurred. However, this situation varies among 
Amazon states; some progress has been made 
on forest information systems or monitoring. In 
2003, during the Lula administration, a major 
interministerial program for Amazon deforestation 
reduction (PPCDAm) was initiated; however, it 
has been hampered by a centralized structure and 
excessive focus on monitoring. Furthermore, there 
has been little real coordination of such efforts 
with continuing sectoral support of expanded 
agribusiness, mining, transportation and energy 
infrastructure.

Despite the absence of adequate intersectoral 
policy coordination, the Brazilian government 
has made the PPCDAm the centerpiece of 
its commitment announced at COP15 in 
Copenhagen and in the REDD+ national 
strategy. This policy framework has also been 
extended to the nine states in the region, seven 
of which have already prepared plans to reduce 
deforestation on their own as part of the newly 
decentralized federalist structure for regional 
environmental governance. 

Executive summary
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Brazil’s capacity to monitor and assess the status 
of forestland conversion to other uses is advanced, 
but its enforcement capacity is considerably less 
so. Higher resolution annual data from the Project 
for Monitoring Deforestation in the Amazon 
(PRODES) have been complemented by real-
time monitoring with the lower resolution data 
from the System for Detection of Deforestation 
in Real Time (DETER), available for download 
by state and civil society organizations. The 
police and army have been mobilized to carry out 
control operations in municipalities throughout 
the ‘arc of deforestation.’ The absence of land 
titles and widespread illegal occupation of public 
lands makes it difficult to identify the individuals 
responsible for deforestation. Moreover, small 
producers are usually those harmed by the 
increased monitoring, while larger producers 
are not affected due to their ability to defend 
themselves procedurally against fines during the 
administrative process. At the same time, this 
land tenure situation also makes it difficult for 
landholders to enter into long-term contracts to 
commit themselves to reduce deforestation and 
access potential REDD+ benefits. 

Furthermore, insecure land tenure is allied 
with uncertain carbon tenure, so that although 
indigenous groups represent a principal bulwark 
against illegal deforestation in much of the 
Amazon, indigenous territories lie on lands 
under federal government control, from which 
the marketing of environmental services remains 
uncertain in terms of remuneration. The same 
is true of untitled land reform beneficiaries and 
forest dwellers in sustainable use protected areas 
such as extractive reserves. Tenure insecurity may 
therefore translate, in these cases, into inequities in 

potential REDD+ benefit-sharing arrangements. 
Nevertheless, a number of voluntary carbon 
projects have been promoted in such areas 
by forest peoples and nongovernmental 
organizations (NGOs) acting on their behalf.

Significant mobilization of forest peoples, 
through protest and some efforts to promote 
alternative land use patterns and livelihood 
initiatives, has emerged to counter governmental 
inertia. In recent years, such efforts have 
increasingly centered on REDD+ strategies 
and responses. The subnational REDD+ 
projects that have proliferated over the past 
few years largely focus on those areas that are 
of interest for reasons of equity rather than 
scale of deforestation reduction. REDD+ 
implementation at a pilot scale in Brazil has 
thus been perceived more as a poverty-reduction 
instrument than necessarily as an effective means 
to meet UNFCCC voluntary commitments. 

To achieve REDD+ targets in Brazil, a national 
integrated and coordinated strategy was 
introduced in December 2015. In practice, this 
would imply that voluntary remuneration for 
environmental services in subnational schemes 
could contribute toward the accounting of 
national reduction achievements, chiefly 
considered to be a response to command-
and-control mechanisms under federal 
administration. The current report provides 
an overview of the background and analysis 
of the context in which the National REDD+ 
Strategy (ENREDD+) was developed, based 
on reviews of existing literature, national and 
international data, legal opinions and selected 
expert interviews. 



1  Forests, land use trends and drivers 
of deforestation and degradation

(61% of the country’s total area), spread over nine 
Brazilian states (Figure 2).2 

The legal Amazon corresponds to one-third of the 
world’s remaining tropical forests. Various types 
of tropical forests originally covered an estimated 
63% of the Legal Amazon region. Non-forest 
forms of natural vegetation, such as savannahs, 
natural grasslands and campirana, also occur in 
the region (Figure 3). The portions of the Legal 
Amazon located outside the Amazon biome 
proper are covered mainly by savannah vegetation 
and transitional forests, principally within the 
Cerrado biome.

Up to December 2010, there were 307 
conservation units in the Legal Amazon, totaling 
1,174,258 km2 or 23.5% of its legally protected 
territory. Of this amount, federal conservation 
units accounted for 314,036 km2 of integral 
protection and 296,474 km2 of sustainable 
use, while states’ conservation units amounted 
to 129,952 km2 of integrated protection and 
433,796 km2 of sustainable use (Imazon 2015). 
It is important to indicate that these data exclude 
the private natural patrimony reserves (RPPNs), a 
conservation unit category instituted in perpetuity 
on private areas through landowners’ voluntary 
decisions (Figure 4).

2  The Legal Amazon was established by Federal 
Law 1806/1953 (6 January) with the creation of the 
Superintendency for the Plan for Economic Valorization 
of the Amazon (SPVEA). In accordance with Article 3, 
paragraph I of the Brazilian Forest Code, the Legal Amazon 
includes the states of Acre, Pará, Amazonas, Roraima, 
Rondônia, Amapá and Mato Grosso and the regions situated 
north of parallel 13° S, the states of Tocantins and Goiás, and 
to the west of 44 ° W, in the state of Maranhão.

1.1 Current forest cover and historical 
overview of forest cover change

The Amazon region was formed during what is 
referred to as the Gondwanic period (when the 
South American continent was united with Africa), 
and its current composition is now cloistered 
between the Andes Cordillera and the Brazilian and 
Guinean plateau (Ab’Sáber 2003). The Amazon 
biome spans nine countries and a total area of 6.4 
million km2, of which nearly two-thirds (63%) is 
located within Brazil’s national boundaries (Figure 
1), while the remaining segments are distributed 
among Peru (10%), Colombia (7%), Bolivia (6%), 
Venezuela (6%), Guiana (3%), Suriname (2%), 
Ecuador (1.5%) and French Guiana (1.5%). 

The Amazon’s formation and location led to the 
development of a complex drainage network. 
The Amazon River basin – with headwaters and 
tributaries located in the Andes Cordillera, Guiana 
Shield and Brazilian savannahs (Cerrado) – covers 
approximately 7 million km2, equivalent to 25% 
of the land surface of South America. With more 
than 1000 rivers and tributaries, the Amazon is the 
world’s largest hydrographic basin and the source 
of 15% of all fresh water on the planet, excluding 
glaciers and other sources of frozen water (Meirelles 
Filho 2004). The warm and humid climate offers 
a seasonal pattern defined by the rainy season 
(winter) and dry season (summer), which is also 
associated with the extent of forest cover. 

The Brazilian Amazon covers 4.1 million km2 
(48% of the country’s surface area), an area 
five times larger than that of Turkey. The ‘Legal 
Amazon’ (Amazônia Legal), which is a geopolitical 
region established under Federal Law 1806/1953, 
in the scope of the Amazon Economic Valorization 
Plan, encompasses more than 5.2 million km2 



2 | Peter H. May, Maria Fernanda Gebara, Luiza Muccillo de Barcellos, Maytê Benicio Rizek and Brent Millikan

Figure 1. Amazon biome and Legal Amazon.
Source: Imazon (2005)

Figure 2. States of the Brazilian Legal Amazon.
Source: Imazon (2005)
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Figure 3. Main natural vegetation categories in the Legal Amazon.
Source: Pasquis et al. 2003.

Figure 4. Image of the Cristalino RPPN, the first private forest reserve in Mato Grosso (Portaria no. 28 
of 11 April 1997), whose area is seven times that of the Fernando de Noronha archipelago (Cristalino 
Lodge 2015). 
Photo: Maytê Rizek.
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Regarding usage and changes in the forest cover, 
forest resources in the Brazilian region constituted 
a crucial component for the reproduction of 
its original peoples. As of 1500, the Portuguese 
colonists imposed new rules on timber supply 
during the maritime construction expansion 
and large shipments to Europe (Kengen 2001). 
It was no accident that the regulation of Pau-
Brasil extraction in 1605 was the first act of forest 
management, which required special permits to 
cut the species (Albuquerque 2009). In the 18th 
century, however, the Portuguese monopoly over 
forest exploitation was revoked, replaced by forest 
clearing through indiscriminate use of fire for 
the expansion of agriculture. It was during this 
period that conflicts between those in favor of the 
territorial occupation promoted for colonization 
and those in favor of the protection of forests were 
recorded, disregarding the existence of legislation 
restricting the use of forest resources. The 
compliance with this law was politically ignored 
as it was antagonistic with the development of 
agriculture, the main activity needed to secure 
economic power and political domination 
(Kengen 2001).

Until the 1988 constitution, there were rotations 
between attempts to regulate usage and occupation 
in the forests and periods in which forests were 
neglected by the government, aimed at giving 
states and landowners full autonomy over their 
properties (Kengen 2001). Despite the fact that 
regulatory attempts were seemingly inefficient, 

on one hand, the outcome was the accelerated 
advance of deforestation, but on the other, there 
was increasing awareness of an urgent need to 
conserve forest resources. 

Since 1988, Brazil’s National Institute for Space 
Research (INPE) has conducted an analysis to 
assess the annual deforestation rate caused by 
clearcutting in the Legal Amazon via remote 
sensing and the interpretation of satellite data 
(INPE 2015). According to this monitoring, 
annual deforestation rates in the Legal Amazon 
reached approximately 29,000 km2 in 1995 
(Figure 5), which represented around 0.8% of the 
remaining forest cover of nearly 3.7 million km2.

During the 1990s, Brazil took on international 
commitments to reduce deforestation in the 
Legal Amazon, through several accords and 
international conventions (Araújo and Viana 
2009). To meet such demands, the federal 
government implemented enforcement operations 
by the Brazilian Institute of the Environment and 
Renewable Natural Resources (IBAMA), with 
particular emphasis on the illegal timber industry, 
and increased from 50% to 80% the legal 
reserve area of rural properties situated within 
the limits of the Amazon biome lying within the 
confines of the Legal Amazon (MP 1.511/1996). 
Between 1996 and 1997, the annual deforestation 
rates in the Legal Amazon fell successively, but 
subsequently rose back up, registering 21,000 
km2 in 2002, surging to 25,000 km2 in 2003 
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and peaking at 27,700 km2 in 2004, according to 
satellite records.

In concurrence with FAO (2005), nearly 42% of the 
global net forest loss during 2000–2005 occurred 
in Brazil, particularly in the Amazon region, where 
the main deforestation area was concentrated along 
a ‘deforestation arc,’ encompassing Maranhão’s 
southeast, the north of Tocantins, the south of Pará, 
the north of Mato Grosso, Rondônia, the south of 
Amazonas and Acre’s southeast. Cattle ranching was 
responsible for 80% of forest clearing in the Legal 
Amazon. However, soy plantations, which rose to 
57.3% of clearing, was a determining factor during 
1999–2001 (Brazil 2004). The growing demand 
for soy in global markets, availability of affordable 
land in the Amazon and lack of incorporation of 
social and environment costs by the private sector, 
heightened this phenomenon. Additional reasons 
for forest clearing during this period are attributed 
to illegal timber profiteering, illegal occupation 
of public land or title falsification (grilagem), 
development of roads, rural settlement creation 
in isolated zones and the presence of internal 
migrations due to unsuccessful rural settlements, 
urban poverty and land speculation (Brazil 2004; 
Fearnside and Barbosa 2004).

As of 2003, the federal government created a 
permanent interministerial group to reduce the rate 
of deforestation in the Legal Amazon (Plan of Action 
for Prevention and Control of Deforestation in the 
Legal Amazon – PPCDAm), effective since 2004, 
and the Decree 6.321/07. This interministerial group 
publishes an annual list of priority municipalities 
subject to federal government controls. Furthermore, 
this decree mandates the obstruction of properties 
judged as irregular under environmental criteria 
from accessing rural credit (public and/or private) 
for rural activities.

Due to these measures, deforestation rates declined 
from 19,000 km2 in 2005 to around 12,000 km2 in 
2007, dropping to a low of 7000 km2 in 2009 and 
showing a substantial decline of nearly 59% during 
this period.3 That decline was the basis for the 

3  Data are from INPE/PRODES on annual deforestation in 
the Brazilian Amazon, based on remote sensing images from 
Landsat TM and CBERs and refer to periods between 1 August 
and 31 July. Deforestation estimates in the Amazon have been 
limited to forest vegetation types. However, due to confusion 
about forests in transition zones, deforestation in dense savanna 
areas has often been included in these estimates.

government’s argument that deforestation was 
under control and should reach zero if the 
command-and-control policies were maintained. 
However, as of August 2010, deforestation rates 
increased, as a response to the changes forecast 
in the former Brazilian Forest Code (Federal Law 
4.771/65), which sent an explicit message to 
the agricultural sector, that those profiting from 
deforestation up to mid-2008 would be amnestied.

An estimated 280,000 km2 (5.6%) of the Legal 
Amazon is occupied by rural settlements, an 
area as large as both São Paulo and Sergipe states 
combined (Santos et al. 2013). According to data 
from April 2015, a total of 580,460 families came 
to live in the Legal Amazon region, having been 
placed in 3589 projects covering over 41.8 million 
ha. Overall, 81% of the area intended for agrarian 
reform in the country is concentrated in the 
Legal Amazon, where the number of settlements 
in the region is now about 39% of the national 
total (INCRA 2015). Such settlements have an 
important role in land distribution; however, 
agriculture and logging activities by settler 
households have been identified as one of the 
causes of the increasing levels of deforestation and 
forest degradation in the Amazon (Figure 6).

By combining deforestation data with the map of 
settlements created between 1970 and 2002, an 
Amazon Institute of People and the Environment 
(Imazon) study (2010) concluded that about 
106,000 km2 (49% of the settlements mapped) 
were cleared by 2004, representing 15% of 
Amazon deforestation (Imazon 2016). However, 
in a recent seminar entitled “Zero Deforestation 
Forum: Brazil for a better climate,” organized by 
the newspaper Folha de São Paulo, between 21 
and 22 September 2015, the then President of the 
National Institute for Colonization and Agrarian 
Reform (INCRA), Maria Lucia Falcón, clarified 
that most of these areas, around two-thirds, already 
had environmental liabilities (soil degradation 
or deforested areas) when they were acquired by 
the agency for agrarian reform. That is, some 
deforestation identified in the areas of settlements 
would become liabilities that would have to be 
assumed by INCRA, which is responsible for these 
agricultural establishments.

Nevertheless, in 2012, a Legal Amazon Working 
Group which gathers prosecutors in the Amazon 
region, requested an update of deforestation figures 



in settlements. Data from the National Institute 
for Space Research (INPE) indicated that the share 
of annual area deforested by settlements in relation 
to the total jumped from 18% in 2004 to 31% in 
2010 (Schneider and Peres 2015). The main causes 
of this increase are the absence of environmental 
licensing and of the Rural Environmental Registry 
(CAR) (see Box 2: Forest Legislation), access to 
land ownership and subsidized credit for relocated 
families, in addition to the absence of technical 
advice and support for alternative land uses. In 
order to address these issues, in August 2013, 
INCRA signed an agreement with the Federal 
Public Ministry (MPF), pledging to reduce by 
80% the deforestation that occurred in agrarian 
reform settlements by 2020, taking as a reference 
the rates observed in 2005 (O Eco 2014), and by 
initiating the Green Settlement Program which 
provides environmental regulation in priority 
settlements to reduce deforestation rates in the 
countryside. There are 1037 settlements located in 
eight Brazilian states – Mato Grosso, Maranhão, 
Tocantins, Acre, Amazonas, Pará, Rondônia and 

Roraima – based on data from the Ministry 
of Environment (MMA), which defines key 
deforesting municipalities. 

Up to 2007, about 15% (0.75 million km2) of 
the total area of the Brazilian Legal Amazon 
had already been transformed to agriculture 
and cattle ranching. As previously mentioned, 
cattle ranching accounts for about 82.3% (0.62 
million km2) of that amount, and the remainder 
is designated for annual crops (especially rice, 
beans, corn, soy and cotton) and perennial crops 
(coffee, cocoa and black pepper). Contrary to 
recent trends at the national level, areas in planted 
pastures reported by farms in the Legal Amazon 
have expanded rapidly in recent years. Between 
1997 and 2007, the cattle herd in the states 
that form the Legal Amazon grew by 77.4%, 
compared with growth of 23.7% in the Brazilian 
herd as a whole (Smeraldi and May 2009). By 
2012, the cattle herds in the Legal Amazon states 
had reached a total of approximately 81 million 
head of cattle (IBGE 2015).

Figure 6. Daily activities in a settlement in northwest Mato Grosso, Brazil.
Photos: Ícaro Cooke and Maytê Rizek.
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According to researchers at the Brazilian 
Agricultural Research Corporation (Embrapa), 
about 61.5% of pasturelands in the western 
Amazon are characterized by some level of 
degradation, which can be measured by the 
incidence of invasive plants and secondary forests 
(Dias Filho and de Andrade 2006). Most cattle 
are grown through extensive management, with 
little use of fertilizers, sanitary measures, use of 
legumes or forages (Figure 7). In recent years, there 
have been advances in the development of pasture 
management techniques to increase productivity 
and profitability while improving environmental 
performance, including the rehabilitation of 
degraded lands, but such knowledge is available 
for only some of the grazing areas, usually on 
larger farms.

The official report for annual estimates of 
greenhouse gas (GHG) emissions in Brazil from 
2005 to 2010 indicates a significant change in 
the percentage of GHG produced by agricultural 
sectors4 and by land use, land use change and 

4  Agriculture and Livestock: Emissions due to ruminant 
enteric fermentation, animal waste management, agricultural 
soils, rice cultivation and burning of agricultural waste 
(Brazil 2014).

forestry (LULUCF) 5 (Brazil 2014). Agriculture 
increased from 20% to 35% and LULUCF 
declined from 57% to 22% of national emissions. 
Despite the reduction of the latter, analysis 
shows that the sum of the percentages of the two 
sectors in 2010 amounted to about 57.3% of 
the emissions that occur in the country. Of this 
amount, about half of GHG emissions in Brazil 
come only from cattle, mainly due to deforestation 
and burning to form pastures, and methane 
emitted from enteric digestion by the animals 
themselves (Bustamante et al. 2010).

A recent report, released in the intermediate 
meeting of the United Nations Framework 
Convention on Climate Change (UNFCCC) and 
prepared by the US-based Union of Concerned 
Scientists (2014) highlighted a drop of 70% in 
deforestation rates in Brazil when comparing 2013 
data with the average between 1996 and 2005, 
noting also that about 80% of the original forest 
remains. The report also points out that, from 

5  Land Use Change and Forestry: Emissions and removals 
resulting from variations in the amount of carbon, from 
biomass or soil, considering all the possible transitions 
between different uses, in addition to CO2 emissions for lime 
application on soil and agricultural emissions of CH4 and 
N2O by burning biomass in the soil. The growth of vegetation 
in areas considered managed generates CO2 removals 
(Brazil 2013).

Figure 7. Cattle under extensive management at Mato Grosso, Brazil.
Photo: Ícaro Cooke.
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the mid-2000s, emissions from deforestation in 
Brazil fell by more than two-thirds, counteracting 
increases in other sectors and resulting in an overall 
downward trend. Not even the latest results, 
released by the Brazilian government in 2014, 
alter the assessment of scientists in relation to the 
successful performance of Brazil. Official figures 
show a 28% increase in Amazon deforestation rates 
in the period between August 2012 and July 2013 
compared with the previous year. The advance of 
deforestation between 2012 and 2013 reached 
forests located in different land use categories and 
was caused by different factors such as an increase 
in commodity prices, large infrastructure projects 
such as dams, road paving (BR-163 – Transamazon 
Highway), port construction (Itaituba and 
Santarém), among others (IPAM et al. 2014). 

According to the results of the TerraClass project – 
developed by Embrapa and the National Institute 
for Space Research – in 2012, there was an increase 
in the areas in secondary vegetation. That is, 
clearings that were abandoned and are currently 
undergoing a regeneration process corresponded 
to approximately 22.92% (9.172,189.78 km2) 
in 2012. From 2008 until 2012, areas in stable 
regeneration, (secondary vegetation = 113,000 
km2) are 2.5 times larger than total deforestation 
(44,000 km2). Over the same period, agriculture 
was responsible for a mere 2% of recent 
deforestation, since such activity mostly occupies 
pastures previously opened. In turn, pasture areas 
gave way to secondary vegetation, even though 
they continue with the highest percentage of use of 
deforested land, including the following categories: 
clean pasture, ‘dirty’ pasture, regeneration with 
pasture and pasture with exposed soil, over an area 
of roughly 442,000 km2, occupying 59.3% of all 
these lands.

In addition to the deforested areas, an even larger 
area of the Brazilian Amazon is being exposed to 
different forms of human intervention. A study by 
Imazon (Barreto et al. 2005) estimated that 47% 
of the Brazilian Amazon was under some type of 
human pressure by 2002, including deforestation, 
selective logging, fires and mining. Although the 
total area of selective logging of forests in the 
Brazilian Amazon is unknown, estimates suggest 
that this activity is likely to affect between 10,000 
and 20,000 km2 of forest per year, with significant 
fluctuations from one year to another (Figure 8). 
Between 2010 and 2011, for example, areas of 

degraded forests detected by satellite images almost 
tripled (INPE 2014). Some of these forests have 
been converted to agricultural and pasture use 
after logging, while others remain as forests for 
logging in sequence (Imazon 2010; INPE 2016). 
Up to 95% of the total volume of roundwood 
extracted annually in the Brazilian Amazon 
probably originates from illegal sources, including 
deforestation and predatory timber exploitation. 
Nevertheless, it is probable that the real percentage 
is lower than this level, since both deforestation 
and timber exploitation have diminished (Lawson 
and MacFaul 2010).

According to the Legal Amazon deforestation 
bulletin (Fonseca et al.  2015), in July 2015, 542 
km2 of deforestation was detected in the Amazon, 
which represents an increase of 53% compared 
with July 2014. The accumulated deforestation 
from August 2014 to July 2015 totaled 3322 km2, 
a cumulative increase of 63% over the previous 
period (August 2013 to July 2014). The degraded 
forests, in turn, added 240 km2 in July 2015, an 
increase of 147% compared with July 2014. The 
vast majority (85%) of degradation occurred in 
Mato Grosso followed by Pará (9%), Roraima 
(4%), Amazonas (1%) and Rondônia (1%). The 
forest degradation accumulated in the period 
August 2014 to July 2015 totaled 2186 km2 and 
represents an increase of 207% over the previous 
period (August 2013 to July 2014). In analysis by 
Imazon specialists, the clearing of degraded forests 
shows that such areas do not show up in satellite 
images as clearcut; so loggers have used this feature 
to circumvent surveillance by IBAMA. Such 
information unveils a new dynamic of logging in 
the Brazilian Amazon, with a tendency for a greater 
number of polygons and dispersed smaller areas.

1.2 Analysis of the main causes of 
changes in forest cover

1.2.1 Historical background

During the colonial period up to 1950, Brazilian 
Amazon’s economy was characterized by 
intermittent exploration and cycles of ‘boom and 
bust’ of extractive products. Although the main 
economic activities have not produced widespread 
deforestation or depletion of timber resources, they 
were often marked by unsustainable use of natural 
resources, wealth concentration, labor exploitation 
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and devastating impacts on indigenous peoples 
(Oliveira 1983; Weinstein 1983). This period 
witnessed, at a dispersed level, the occupation of 
many forested areas by people from other regions 
of Brazil, mainly from the northeast, attracted by 
the rubber trade and promises – although never 
fulfilled – of compensation for their contribution 
to the war effort. The major northeast drought of 
1942 brought about 50,000 northeasterners, the 
so-called Soldiers of Rubber (Soldados de Borracha), 
into the Amazon for rubber tapping activities 
(Dean 1987).

In the 1950s, the Brazilian government began 
a process of ‘integration’ of the Amazon region 
into the national economy and society through 
the creation of a regional development plan (the 
Plan for Economic Valorization of the Amazon 
– PVEA) and a federal agency responsible for 
its implementation (SPVEA). At the same time, 
the construction of the Belém–Brasília Highway 
(BR-153) began. In the early 1960s, the BR-364 
(Cuiabá–Porto Velho) was opened as an access 
road linking the central-south region of Brazil with 
the western Amazon (Figure 9). During this time, 
the opening of federal roads in the Amazon was 
seen as a way of decentralizing the population and 
bringing economic development to the interior of 
the country, as well as being a means to facilitate 
access to raw materials and expand the market for 
consumer goods industries in the center-south of 
the country.

After the military coup of 1964, the authoritarian 
group in Brazil increased the level of state 
intervention in the Amazon. In the midst of this 
political restructuring, the 1965 Forest Code 

introduced an important disciplinary tool to 
declare forests as goods of common interest. In 
1966, a regional development agency was created 
(the Superintendency for the Development of 
Amazonia – SUDAM) to direct the flow of 
capital from other regions, especially the southeast 
toward the Amazon. Between November 1966 
and January 1985, 590 agricultural projects were 
approved by SUDAM, and of these, over 60% 
were based on tax incentives (Becker 1990). 
Characterized as a demographic void, this dynamic 
of colonization was to meet geopolitical concerns 
about the socioeconomic integration and national 
security in the Amazon, with the slogan ‘integrate, 
not hand over’ (‘integrar para não entregar’). From 
this perspective, it was necessary to allocate ‘people 
without land to land without people’ (Figure 10), 
ignoring the presence of pre-existing populations, 
such as indigenous peoples, extractivists and 
riparian communities (ribeirinhos) (Hall 1997).

In the early 1970s, along with the construction of 
the Transamazon highway (BR-230), a colonization 
scheme for small producers was designed, under 
the auspices of a new federal agency for agrarian 
reform. This colonization program would settle 
100,000 immigrant families in the so-called 
agrovilas. Two-thirds of these families were poor 
immigrants from the northeast (Moran 1981; 
Bunker 1985). By mid-1970, however, the federal 
government abandoned its plans to occupy the 
area along the Transamazon highway, leaving 
these families to their own devices. Although 
justified by technical difficulties and deficiencies 
of immigrants, some argue that this change of 
course was caused by pressure from powerful 
lobbies, particularly those from the south-central 

Figure 8. Transport of logs and a sawmill in northwest Mato Grosso, Brazil.
Photos: Maytê Rizek.
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region of the country, who were interested in 
new economic opportunities associated with the 
opening of roads and the implementation of other 
infrastructure in the Amazon, especially large-scale 
cattle ranching (Schmink and Wood 1979; Hecht 
1985). Since then, the paradigms of development 
have been increasingly focused on encouraging 
private enterprises through loans and generous 
tax incentives, especially aimed toward ranching, 
logging and mining (Gasques and Yokomizo 
1985). However, poor settlers continued to be 
attracted to the area, especially along the BR-364 
highway in Rondônia and BR-163 (Cuiabá–
Santarém) in western Pará. 

In all cases, the process of public land occupation 
in the Brazilian Amazon promoted incentives 
for deforestation, which was seen as proof of 
productive activity for land titling and access to 
public credit programs. At the same time, the 
1970s was characterized by an environmental 
movement that was organized around the conflict 
between economic growth and environmental 
protection (Daly 2004; Romeiro 2010). During 

the 1970s and 1980s, social conflicts over access to 
land rights and other natural resources involving 
farmers, speculators, settlers and preexistent 
populations intensified (Branford and Glock 1985; 
Hecht and Cockburn 1989; Millikan 1992). The 
conventional development model for the Amazon 
was questioned by social movements, human rights 
defenders, environmentalists, academics and other 
citizens concerned about the issue.

At the end of the 1980s, the movements of rubber 
tappers and indigenous peoples, joined together 
with environmentalists, called attention to the 
negative social and environmental effects of 
development schemes (for example, the Integrated 
Program for Development of the Northwest of 
Brazil (POLONOROESTE) financed by the 
World Bank in the western Amazon), as well 
as the positive contributions made by forestry 
activities toward the conservation of the Amazon 
(Schwartzmann and Allegretti 1987; Hall 1997). 
The debate was begun in the context of the 
National Agrarian Reform Plan of 1987 (Decree 
No. 627/1987). After the brutal murder of the 

Figure 9. Official roadways in the Brazilian Amazon and deforestation up to 2015.  
Source: Imazon (prepared especially for this publication). 



The context of REDD+ in Brazil | 11

rubber tappers’ leader, Chico Mendes, in 1988, 
international organizations were mobilized to the 
cause and demanded measures from the Brazilian 
government. Among the outstanding measures 
taken, was the formation, in March 1990, of the 
first four extractive reserves (RESEX), created 
by the rubber tappers’ movement as a way to 
integrate community development with forest 
conservation (Allegretti 1990). This model 
was later enshrined in the National System of 
Conservation Units – SNUC by Law 9.985/2000. 

Another response to the forest crisis with 
international implications was derived from the 
enactment of Law No. 7735/1989 establishing 
the Brazilian Institute of the Environment 
and Renewable Natural Resources (IBAMA), 
a fusion of the Brazilian Institute of Forest 
Development (IBDF), the Special Secretariat for 
the Environment (SEMA), the Superintendency 
for Fisheries Development (SUDEPE) and the 
Superintendency of Rubber (SUDHEVEA). 
Through its creation, IBAMA joined functionaries 
with contradictory views on a difficult task – to 
achieve an integrated environmental management 
approach; however, this never worked in practice 
and forest management remained separated from 
other responsibilities of the agency. IBAMA’s 
main role was to provide licenses for economic 
activities with significant environmental impacts 
(e.g. deforestation, infrastructure projects), 
creation and management of protected areas and 
encouragement of forest management. Regular 
assessments of the annual rates of deforestation 

in the Amazon by INPE, also started in 1988, as 
previously shown.

During the 1990s, the United Nations Conference 
for Environment and Development – Rio 92 – 
took place. The insertion of development into the 
discussions met the demands of Brazil and other 
developing countries and the conference brought 
together delegations from 172 countries and 108 
heads of state (Lago 2006). Despite its importance 
and contribution, discussions held at Rio 92 did 
not lead to a formal agreement on forestry issues, 
although leaders of the G7 and FAO had expressed 
interest in negotiating a comprehensive convention 
on the subject. The occasion, in fact, revealed 
a North–South divide in which those most 
interested in a binding legal instrument on tropical 
forests are the countries that do not have them 
(Lago 2006). Claiming that the rich countries 
are largely responsible for global warming, 
especially due to their patterns of production and 
consumption, the interests of forested nations 
prevailed and the declaration adopted at Rio refers 
to “Authorized. Non-Legally Binding Principles 
for a Global Consensus on Management, 
Conservation and Sustainable Development of All 
Types of Forests.” The result of this international 
negotiation points to the resistance of developing 
countries to accept a greater involvement of 
developed countries in defining their sovereign 
forest policies and the failure of developed 
countries to provide solid arguments or objective 
proposals to justify their further involvement on 
this issue (Lago 2006). 

Figure 10. Propaganda of the military government to motivate migrants to occupy Amazonia. 
Credit: Collection Jean Pierre Chabloz – Art Museum of the Federal University of Ceará, Fortaleza, 1943.
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In practice, however, during the second half of 
the 1980s and 1990s, conventional development 
paradigms prevailed in the Brazilian Amazon. 
An example is the series of multimodal transport 
corridors for export made possible by infrastructure 
investment programs such as Brazil in Action 
(Brasil em Ação) and Brazil Advances (Avança 
Brasil), of the Fernando Henrique Cardoso 
government (1994–2002). Subsequently, between 
August 2001 and 2002, deforestation in the 
Brazilian Amazon increased by 40% (Brazil 2004; 
Fearnside and Barbosa 2004). This indicates 
that, although in the 1990s forestry programs 
had been prepared and implemented, this did 
not result in a sectoral long-term policy (Kengen 
2001). To address the issue in his first term 
(2003–2006), President Lula created by decree 
the Permanent Interministerial Working Group to 
reduce deforestation rates in the Legal Amazon, in 
addition to command-and-control instruments, 
such as the Action Plan for Prevention and Control 
of Deforestation in the Legal Amazon (PPCDAm), 
as set out in Decree 6.321/07. Lula’s first mandate 
was also marked by the appointment of Marina 
Silva, from Acre and a colleague of Chico Mendes 
in the rubber tappers’ movement, as Minister of 
the Environment. 

During her tenure in MMA, the Federal 
Government announced the project to pave the 
BR-163 highway in the section that connects 
Cuiabá (Mato Grosso) to the port of Santarém 
(Pará), considered a strategic infrastructure project 
for national and regional development due to its 
advantages of facilitating the flow of the growing 
agricultural production in northern Mato Grosso.

This paving project provoked intense debate 
involving government sectors, organized civil 
society and the private sector. In response to this 
debate, the Sustainable Regional Development 
Plan was prepared for the Area of Influence of the 
BR-163 and presented to the public as a model 
regional development initiative geared to the 
guidelines of a sustainable Amazon. 

Marina Silva’s mandate in MMA was also 
responsible for formulating the Project to Manage 
the Public Forests. In 2005, the country went 
through an intense debate due to a bill that dealt 
with forest concessions and to respond to critics 
of the proposal, which enabled only national 
companies to compete for concessions in areas 

previously approved by the Commission for Public 
Forest Management through the National Public 
Forests Registry. In addition, Law 11.284/06 
re-created the Brazilian Forestry Service (SFB) 
(now linked to MMA), with functions of an 
independent regulatory agency. In addition to 
providing a legal framework for the management 
of public forests and creating the SFB to manage 
them, the law also proposed the creation of the 
National Forest Development Fund (FNDF), 
financed in part by revenues from concessions, 
to encourage technological development, provide 
technical assistance, promote the recovery of 
degraded areas and support the control and 
monitoring of forest activities.

The first Annual Plan of Forestry Concessions 
(PAOF)6 was published by the Forestry Service in 
July 2007, offering an area of about 11.7 million 
ha for forestry concessions (Figure 11). As of 2010, 
there was a drop of 50% in the area available for 
forest concessions in relation to total public forests 
available. In 2012 and 2014, this trend continued 
and in the 2014 PAOF, a 1.4% share of public 
forests was made available for forest concessions. 

The first tender bids fora concession was for the 
Jamari National Forest in Rondônia. Fourteen 
companies presented themselves as competitors, 
but most were disqualified at the stage of 
evaluation of legal documents, mostly because of 
issues related to compliance with labor laws (Drigo 
2010). In 2010, three concession agreements 
were signed for an area of 96,000 ha in the Jamari 
National Forest (FLONA). All additional contracts 
to date were signed relative to national forests in 
Pará. Considering a total of about 512,000 ha of 
national forest areas subject to concession up to 
2014, and over 362,000 ha in 2015, 64% of the 
area consists of contracts in national forests in Pará 
(Table 1).

In 2006, then minister Marina Silva came into 
dispute with the Office of the Chief of Staff (Casa 
Civil), – who at the time was Dilma Rousseff, 
later Lula’s successor – which accused her of 
delaying environmental permits for the approval 

6  The Plan of Forestry Concessions (PAOF) is published 
annually by the Brazilian Forestry Service and aims to select 
and describe the federal public forests enabled for concessions, 
considering the alignment with other public policies of the 
Union, states, municipalities and the federal district.
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of infrastructure projects. In 2008, she refused 
to adopt a flexible posture in order to remain in 
government and was forced to resign. As a result, 
Carlos Minc assumed the ministry. During his 

administration, he signed decrees to create seven 
new protected areas while, over the same period. 
IBAMA authorized 152 licenses (for pre-project, 
installation and operation) and 108 authorizations 
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Figure 11. Area of public forests subject to concession from 2007 to 2014.
Source: Annual Forest Concession Plan – PAOF (SFB 2014).

Table 1. Concessions in national public forests.

State Public Forest Total Area (ha) Concession Area (ha) Concessionaires

Rondônia Jamari National Forest 220,000 9,000 Madeflona Industrial 
Madeireira (18%)

Sakura Indústria e Comércio 
de Madeiras (35%)

Amata (48%)

Pará Saracá-Taquera 
National Forest

441,152 48,800 Ebata - Produtos Florestais 
Ltda (62%)

Golf Indústria e Comércio de 
Madeiras Ltda (38%)

Rondônia Jacundá National 
Forest 

220,644 87,000 Madeflona Industrial 
Madeireira (100%)

Pará Saracá-Taquera 
National Forest

441,152 86,306 Ebata - Produtos Florestais 
Ltda (31%)

Samise Indústria, Comércio e 
Exportação Ltda (69%)

Pará Crepori National Forest 742,197 194,012 Brasad’Oc Timber Comércio 
de Madeiras Ltda (100%)

Pará Altamira National 
Forest

764,298 361,917 RRX Mineração e Serviços 
Ltda. (42%)
Patauá Florestal Ltda. (58%)

Source: SFB (2014).
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for deforestation to advance projects and works 
associated with the national Growth Acceleration 
Program (Programa de Aceleração do Crescimento 
– PAC) (EcoDebate 2010). In the scope of the 
PAC, for example, the area of influence of the BR-
163 became the stage for the construction of the 
Belo Monte and Tapajós hydroelectric facilities, 
both considered projects with limited social 
participation and conflicting with the guidelines 
of the Sustainable BR-163 Plan. 

Dilma’s first presidential mandate (2010–2014) 
was marked by the most backward social and 
environmental agenda since the end of military 
dictatorship. The easing of the legislation, with the 
approval of the new Forest Law (which provided 
an amnesty for offenses arising from deforestation 
carried out before 2008) and the regulation of 
Article 23 of the Federal Constitution, through 
the Complementary Law 140 (which accelerated 
the environmental licensing process) were the 
more severe cases. Another important setback 
was the interruption of the creation of protected 
areas, achieving an unprecedented reduction 
in several of these conservation areas in the 
Amazon by Provisional Measure, contrary to 
the legislation and the country’s international 
commitments. Also significant was the stalling 
of the allocation of use of public lands to 
traditional peoples and communities as well as 
efforts by Congress to deconstruct the rights 
to exclusive use by indigenous peoples to their 
lands, seeking to legalize the implementation of 
mining projects and to lease these areas to third 
parties. Simultaneously, government agencies 
accelerated the licensing of works with clear 
environmental and social conflicts, as pointed 
out by Brazilian environmental NGOs’ reports in 
2012 (ISA 2012a). 

Another very controversial measure was the 
adoption in May 2015 of Law 13.123 which 
provides for access to genetic resources, protection 
and access to associated traditional knowledge 
and the sharing of benefits for conservation and 
sustainable use of biodiversity. Strong criticism 
persists regarding the exclusion of indigenous 
peoples and traditional communities in the 
process of drafting the new legislation and to the 
government’s responsiveness to the lobbying and 
interests of the pharmaceutical industry. 

A reflection of the developmental agenda of Dilma’s 
government is defined by the absence of Brazil’s 
endorsement as a national government of the Forest 
Declaration signed at the United Nations in New 
York in 2014, even though the state of Acre and 
several Brazilian NGOs supported the pledge. 
The statement has 150 signatures; among them 
are 32 countries, 20 states and 40 globally active 
corporations. The federal government claimed 
that it was not called upon during the preparation 
of the draft Declaration and disagreed with its 
demand for attainment of zero deforestation due 
to the lack of distinction between what is legal 
and what is permitted by national law. Moreover, 
the government claimed it would not desist from 
reducing inequalities and raising the standard of 
living of Brazilians, as if any impediment in this 
regard arose from the Brazilian forest sector.

1.2.2 Trends and current causes of 
deforestation and degradation

In recent decades, deforestation in the Brazilian 
Amazon was concentrated spatially along the ‘arc of 
deforestation,’ covering the west and south of the 
forests in this area; from southeastern Maranhão, 
the states of Tocantins, Pará, Mato Grosso and 
Rondônia, to the southeast of Acre (Figure 12). 
Throughout this arc, much of the deforestation 
has occurred in the vicinity of the axis of the main 
roads: the Cuiabá–Porto Velho highway (BR-364), 
in Mato Grosso and Rondônia, Transamazon (BR-
230) in the state of Pará, Belém–Brasília (BR-153) 
and BR-163, near Santarém. 

These roads established new forms of access to 
the land and other natural resources, and thus 
influenced the emergence of new models of human 
occupation in the region. Road construction and 
paving are the main causes of deforestation in the 
Amazon. As already noted, road corridors have 
been the main focus of small farmer settlements 
and of land tenure conflict (Figure 13). These 
corridors are visible in satellite images, exhibiting 
a typical ‘herringbone’ pattern, with perpendicular 
secondary roads and a gradual expansion of 
deforestation (Figure 14). This pattern is primarily 
associated with the expansion of cattle ranching as 
the predominant land use and serves as a means 
to concentrate control over land occupation 
(Millikan 1992). 
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In recent years, however, deforestation has 
expanded beyond the arc of deforestation, for 
example, into the south of Amazonas state and 
the axis of the BR-163 highway in southwestern 
Pará. Deforestation along the BR-163 has 
occurred subsequent to the plans for its paving, for 
speculative and development purposes. In these 
areas of recent expansion, deforestation is practiced 
in the context of land grabbing whereby the right 
to land is based on title falsification and use of 
violence against landless farmers and traditional 
populations who end up abandoning their 
properties. In these areas, deforestation models 
are also correlated with the opening of clandestine 
roads by illegal loggers. Illegal logging often plays a 
key role at the early stages of occupation of public 
land, facilitating subsequent access by other actors. 
Farmers and speculators often use the profit from 
the exploitation of the highest valued trees to 
finance deforestation for other land uses. 

An interesting feature of logging in the Amazon 
is its spatial mobility. The more timber species of 
high economic value that have been degraded, 
usually due to the advance of deforestation, 
the more logging expands to new frontiers. 
For example, between 1988 and 2004, timber 
production migrated from east to west Pará and 
from north-central to northeastern Mato Grosso 
(Lentini et al. 2005). However, most logging 
in the region is characterized by unsustainable 
practices associated with boom and bust cycles, 
with subsequent spatial mobility (Rodrigues et al. 
2009). Clandestine roads opened by illegal loggers 
facilitate the occupation by land grabbers, large-
scale farmers and invaders, and can eventually lead 
to deforestation, since these spontaneous transport 
corridors allow market access (Rodrigues et al. 
2009). Much of the total volume of roundwood 
extracted annually in the Brazilian Amazon comes 
from illegal sources, including protected areas and 

Figure 12. The arc of deforestation, indigenous areas and protected areas in the Brazilian Legal 
Amazon, with deforestation up to 2015. 
Source: Imazon (2016), updated for this publication. 
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Figure 13. Aerial photo of a settlement project along the BR-364 highway in the state of Rondônia, 2006. 
Source: Google Earth image selected by Brent Millikan

Figure 14  Map of clandestine roads in the Brazilian Amazon.
Source: Imazon (2005).
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indigenous lands (Lawson and MacFaul 2010). 
However, most of the legal timber comes from 
deforestation in smallholder properties (up to 3 ha/
year) and on land authorized by the government 
for agribusiness development (a process that 
requires an environmental license). 

The trajectory of deforestation in the Brazilian 
Amazon is increasingly linked to the global market 
for beef, leather, wood, soybeans, biofuel and other 
products. Recent movements in deforestation 
rates are associated with market fluctuations, 
especially beef and soybeans (Figure 15), as well 
as climatic factors. The predominance of pasture 
areas in the Brazilian Amazon reflects a number 
of factors, including: 1) the use of pastures as a 
means to establish and maintain land claims, both 
legitimate and fraudulent; 2) the profitability 
of extensive farming, especially when associated 
with subsidized access to public lands, timber 
resources and cheap labor; 3) the importance 
of cattle ranching, mainly for dairy products, 
among family farmers as a source of economic 
stability and source of nutrition during periods of 
financial difficulty; 4) ease of transport and sale of 

livestock offered by well-developed markets and 
infrastructure, even in remote forest areas; and 5) 
trends toward a concentration of land tenure, even 
within rural settlement projects characterized by a 
high degree of conflict (Millikan 1992; Arima et 
al. 2005; Barreto et al. 2008; Smeraldi and May 
2008, 2009). 

In mid-2015, INPE announced that between July 
2014 and August 2015, 5121.92 km2 of forest was 
decimated, which is 68% more than in the same 
period between 2013 and 2014 (INPE 2015). This 
result is the highest deforestation verified by the 
system over the previous six years; the lost forest 
area is about 3.5 times the size of the municipality 
of São Paulo. Some of the factors that led to this 
deforestation outbreak are the lack of progress in 
demarcating new protected areas, lack of punitive 
measures and little investment in livestock 
productivity. Another factor that weighed heavily 
in this result was an increase in the value of the 
US dollar, since the profits of soybean and cattle 
exporters increase with the relative devaluation of 
the Brazilian real. For Paulo Barreto, an Imazon 
researcher, there was at least some good news at 
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that time: the opening of the US market for fresh 
(chilled) Brazilian beef. Although the USA has 
been a major buyer of frozen and processed meat, 
health issues barred the entry of fresh beef into that 
country. In June 2015, however, the president went 
to Washington and along with the US government 
announced their intention to sign a memorandum 
to harmonize technical standards, to facilitate the 
entry of Brazilian products into the US market. In 
the livestock sector, the United States Department 
of Agriculture published its so-called ‘final 
decision,’ a statement that recognizes the health 
status of the Brazilian cattle herd. 

The causes and drivers of deforestation associated 
with soybean production are related to the recent 
shift from northern hemisphere soybean supply to 
the south, intensifying pressure on the Amazon. 
While soybean plantations in the USA remained 
constant at around 26 to 27 million ha during 
the period between 1980 and 2007, the area of 
plantations in Brazil increased from less than 
10 million ha to more than 36 million ha. This 
reflects, in large part, the fact that Brazil has more 
land available for agricultural expansion. Tax credit 
incentives and land tenure regularization have 
driven soybean cultivation into areas previously 
occupied by forests. Meanwhile, in the USA, 
federal subsidies for the production of biofuel from 
corn made this a commercially more attractive 
product than soybeans. As a result, the major 
soybean traders began to seek new areas of high 
volume, accelerating the expansion of this industry 
in Latin America. While soybean production is 
currently not technically feasible in most areas of 
the Amazon Basin, compared with the Cerrado, 
its expansion (in conjunction with the expansion 
of sugarcane, due to high demand for ethanol) has 
indirectly affected pastures being bought up in 
increasingly remote areas in the forest (Searchinger 
et al. 2008). In addition, bovine spongiform 
encephalopathy outbreaks (BSE – ‘mad cow’ 
disease) in Europe in the mid-90s discouraged the 
use of animal protein in animal feed. This led to a 
demand across the region for soybean plantations. 
In 2007, the demand from several developed 
countries has led to an increase in production 
rates. China alone accounted for 45% of exports 
of soybeans from Brazil (Campbell et al. 2010), 
a proportion that reached 76% compared with 
2012–2013 (SEAB-PR 2013).

Despite the progress of forest conservation 
policies in the Amazon (Section 1.3), recent 
initiatives by the federal government emit 
signals to the contrary. This affects the causes 
of deforestation and influences the potential of 
and limitations for REDD+. Relevant examples 
of barriers are: (a) rural credit programs that 
promote deforestation, especially that of offering 
incentives to cattle ranching; (b) large-scale 
infrastructure projects; (c) land occupation 
processes and urbanization; and (d) changes 
in the Brazilian environmental legislation (see 
Section 4 for details).

1.2.3 Ability to monitor deforestation and 
degradation

Brazil is one of the most advanced countries 
in the world in terms of the ability to monitor 
its forest resources using remote sensing and 
geographic information system (GIS) techniques. 
Since the creation of the National Institute 
for Space Research (INPE), in the mid-1970s, 
the federal government has invested in the 
development of institutional capacity to monitor 
forests through remote sensing, especially in 
the Amazon region. The main institutions and 
their respective monitoring activities of changes 
in forest cover, at the national and subnational 
levels in Brazil, are described in Table 1. The 
current aspects of forest monitoring in the 
Brazilian Amazon also include structuring of 
the sophisticated Amazon Protection System 
(SIPAM), and partnerships between the 
MMA and state governments, with the aim of 
decentralizing forest cover monitoring through 
remote sensing and GIS.

In recent years, the time required to review data 
used for deforestation analysis was reduced from 
eight months to about five months, allowing 
data – both aggregated and those at state and 
municipal levels – to be distributed throughout 
the country easily. Furthermore, significant 
progress was made on the following aspects:
• dissemination of images, including 

interpretation and analysis of data on the 
Internet, allowing for transparent information 
on estimates of annual gross deforestation 
rates in the Brazilian Amazon

• improved cartographic analysis
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• diversification of types of remote sensing 
used to estimate annual gross deforestation 
rates, reducing the total forest area affected 
by cloud cover, thus improving accuracy and 
coverage area.

Specialized NGOs such as Imazon, and 
scientists such as Britaldo Soares of the Federal 
University of Minas Gerais, have provided 
significant contributions to remote sensing 
techniques in monitoring and forecasting 
trends that affect forests in the Brazilian 
Amazon. Figure 16 shows an example of 
how Imazon researchers used high-resolution 

satellite imagery to monitor forest degradation in 
Paragominas, Pará. 

As described in Section 2, the most important 
challenges for forest monitoring in the Brazilian 
Amazon are related to efficient use of remote 
sensing data and GIS in environmental licensing 
and monitoring activities. This is especially true for 
dealing with critical issues such as the opening of 
roads by illegal loggers and deforestation in public 
lands practiced by land grabbers. In addition, 
the recently observed trend is the growth of 
degradation in small dispersed polygons, a fact that 
is difficult to display in satellite images.

Figure 16. Monitoring of forest degradation in Paragominas, Pará, in 1999
Source: Souza and Barreto (2000).
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Table 2. Timeline of mitigation activities in Brazil: 1988–present.

From 1988 
onward

Monitoring of deforestation in the Amazon, conducted by remote sensing, under the leadership of 
INPE, and through its application in compliance with forest legislation and other policies.

During 
2003–2008

Creation of new federal protected areas in over 19 million ha of the Brazilian Amazon – particularly 
in areas under intense pressure from illegal deforestation and predatory logging, such as along 
the Cuiabá–Santarém highway (BR-163) in the state of Pará. In addition, significant advances have 
been made in the official recognition of indigenous lands, including 17,000 km2 of the Raposa 
Serra do Sol reserve in Roraima state. According to Bernard et al. (2014), however, in three decades 
(31 years), there were 93 changes in protected areas located in 16 Brazilian states, which made 
them lose 5.2 million ha. The authors indicate that the phenomenon is intensifying and since 2008, 
these changes have become more frequent, with 74% of them having occurred between 2008 and 
2012.

As of 2004 Preparation of the Action Plan for Prevention and Control of Deforestation in the Legal Amazon 
(PPCDAm) by an interministerial working group in consultation with civil society organizations 
(Alencar et al. 2004). Strategic priorities were defined to address problems related to land tenure 
and territorial planning, monitoring, licensing and enforcement, sustainable forest management 
and improved use of land already cleared and sustainable infrastructure in the transport and 
energy sectors. The plan initiated its third phase in 2012, focusing on the development of 
sustainable production activities.

2005 Approval of Law 11.132, as an amendment to the federal law on the national system of protected 
areas (SNUC, Law 9.985/2000). This amendment allowed the federal government to establish 
areas of provisional administrative limitation (ALAP), in order to restrict activities that may cause 
environmental risks in areas where studies are being conducted for the creation of new protected 
areas.

2006 Approval of the Law of Public Forests (Law 11.284/2006). This law creates the Brazilian Forest 
Service and regulates the concession of public forestlands in 40-year contracts, predominantly 
for commercial logging, as well as community forests. Even with the passage of the new forest 
legislation, this law remains important, as it occupies some normative lacunas in relation to the 
management of public forests (Rocha 2013).

Launch of a pioneering initiative to integrate a road infrastructure project with a comprehensive 
strategy for sustainable regional development (Plan for a Sustainable BR-163), based on the active 
participation of NGOs and social movements in the region.

After the publication of the report "Slaughtering the Amazon" by Greenpeace, the Soybean 
Working Group announced a two-year moratorium on soybeans purchased from newly deforested 
land in Brazil. The Soybean Working Group (GTS) decided to renew the agreement up to 31 
December 2014, at the urging of consumer businesses, civil society organizations and the Brazilian 
government. This would have been the final year of the commitment establishing that no sale of 
grains coming from areas deforested since July 2006 in the Amazon would be permitted. However, 
the agreement was renewed in November 2014 up to May 2016 by the GTS. 

2007 Presentation to the National Congress by the then Environment Minister Carlos Minc, of the 
National Pact for Valuing Forests and an End to Deforestation, proposed by nine NGOs to reduce 
net deforestation to zero. It was hoped that the pact would be approved by the president by the 
end of 2009. Although the agreement was not approved, the adoption of a quantitative target of 
80% by 2020 – to reduce emissions from deforestation – can be interpreted as de facto approval.

Approval of Presidential Decree 6321/2007 was finalized during the second stage of PPCDAm. 
Specific measures to intensify efforts to combat deforestation in municipalities that were 
identified as ‘hotspots’ of deforestation, included a review of private land titles (to identify 
fraudulent documents and illegal occupations) and restrictions on access to credit for landowners 
with irregularities.

The state of Amazonas was the first to use REDD+ projects and establish payment mechanisms for 
environmental services (PES) through the Bolsa Floresta program. The states of Acre, Amazonas, 
Mato Grosso and Tocantins have created laws on climate change and forest conservation; and the 
states of Maranhão, Pará and Amapá have already presented bills on the subject for discussion.

continue to next page
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2008 Adoption of Resolution 3545 of the National Monetary Council, linked to the Central Bank of Brazil. 
This resolution established the requirements for proof of legitimate land claims and obedience to 
forest laws as a prerequisite for access to rural credit for agriculture and cattle ranching activities 
in the Amazon. This was followed by the creation of the Working Group on Sustainable Cattle 
Ranching in June 2009, in response to publication of studies by Friends of the Earth–Brazilian 
Amazon (Smeraldi and May 2008) ("The Cattle Realm") and Greenpeace (2009) ("Slaughtering 
the Amazon") showing the origin of beef from illegal land use, followed by the commitment 
to slaughterhouses to buy cattle only from sustainable sources. Moreover, the MPF and IBAMA 
initiated actions to enforce the co-responsibility of buyers and ranchers for the environmental 
management of the meat chain.

Preparations for state action plans to prevent deforestation, under the influence of PPCDAm, 
began in the states of Acre, Mato Grosso, Tocantins and Pará. Until then, nine Amazonian states, of 
which eight are in the Legal Amazon, had completed their PPCDAm plans.

In July 2008, the Amazon Fund was created by Decree 6527, one of the measures urged by the 
Zero Deforestation Pact. Its purpose is to raise donations for nonreimbursable investments in 
preventing, monitoring and combating deforestation and promoting the conservation and 
sustainable use of forests in the Amazon biome.

In October 2008, the National Plan on Climate Change was approved. The plan aims to reduce 
emissions from deforestation, and aims to develop measures to improve forest management and 
contain cattle ranch expansion.

During the Global Climate Summit in California, a Memorandum of Understanding was signed 
among the governors of the United States, Brazil and Indonesia to facilitate cooperation on 
issues such as climate policy, financing, technology exchange and research, with an initial focus 
on reducing tropical deforestation, leading to the establishment of the so-called Governors’ 
Task Force for Climate and Forests (GCF). In 2009, the GCF expanded its members and figured as 
a key focal point in global efforts to build jurisdictional approaches to REDD+ and low carbon 
development, integrating forest protection in climate policy.

2009 In December 2009, the National Law on Climate Change (Law 12.187/2009) was approved, 
establishing a national climate change policy and adopting the reduction of greenhouse gas 
emissions by up to 38.9% by 2020 and the creation of the National Council on Climate Change. 
The National Climate Fund was also created by Law 12.114/2009.

In December 2009, the National Policy on Climate Change was launched at COP15 in Copenhagen. 
At the time, all the governors of the Brazilian Amazon presented their REDD+ strategies.

Commitment of the Brazilian Government, soon after COP15 (Copenhagen), to implement 
nationally appropriate mitigation actions (NAMAs) by submission to the UNFCCC of a proposal for 
NAMAs including REDD+ in the Cerrado and Amazon.

2010 In March 2010, the Brazilian and US governments signed a Memorandum of Understanding 
establishing a political dialogue on climate change, to meet at least once each year, to work in 
developing and implementing solutions and pragmatic policies to reduce emissions, including 
carbon markets, research initiatives and technology transfer.

In June 2010, working groups were created by the Ministry of Environment (MMA) to support 
the debate on the National REDD+ Strategy, with a particular focus on financing, distribution of 
benefits and institutional arrangements.

In September, Brazil was selected as a pilot country to participate in the Forest Investment 
Program (FIP) under the auspices of the Climate for Investment Funds (CIF), for the 
implementation of deforestation and degradation reduction efforts and promoting sustainable 
forest management to reduce emissions and increase forest carbon stocks.

continue to next page

Table 2. Continue
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In December 2010, the National Policy on Payment for Environmental Services was approved 
by the Committee on Environment and Sustainable Development of the Chamber of Deputies 
(the Brazilian Congress). As of 2016, the bill is still under analysis by the Congressional Finance, 
Taxation, Constitution, Justice and Citizenship Commissions. In December, the National Policy on 
Climate Change was regulated, through Decree 7.390, in which specific targets were established 
to meet the reduction targets set by the law.

2011 Under the leadership of MMA, Brazil began to design its National REDD+ Strategy.

In September 2011, the Program to Support Environmental Conservation – Green Stipend (Bolsa 
Verde) was launched. It was the first national-level program of payment for environmental 
services, providing payments to families in extreme poverty living in priority areas for 
conservation.

Beginning in October 2011, MMA convened several workshops to gather input toward the 
construction of a national system of safeguards. 

2012 Approval under FIP of Brazil’s Investment Plan, which seeks to promote the reduction of 
greenhouse gases through sustainable use of land and improvement of forest management in the 
Cerrado biome.

In May 2012, the new forest legislation was passed (Law 12.651) which repealed the old Forest 
Code (1965) and, among other things, required the execution of a Rural Environmental Registry 
(CAR) nationwide.

Dissemination of the first version of the National REDD+ Strategy for consideration by civil society 
actors.

2013 In June 2013, Brazil submitted a proposal with methodological guidelines for activities related to 
REDD+ at the UNFCCC preparatory meeting prior to the Conference of the Parties (COP19).

Sending of the proposal for the National REDD+ Strategy (ENREDD+) for consideration by the 
Executive Group on Climate Change (GEx) and later to the Interministerial Committee on Climate 
Change (CIM) – the organ hierarchically superior to the GEx.

2014 In March 2014, Brazilian member states of the Governors’ Climate and Forests Task Force (GCF) 
published their first contributions to the regulation of REDD+ policy, providing a conceptual 
proposal for division of efforts and potential benefits of reducing deforestation between 
government federal and Amazon states.

In July 2014, the reference level of forest emissions from Brazil was submitted to the UNFCCC 
to enable payments for REDD+ results . The Brazilian submission marks the beginning of the 
implementation of the Warsaw Framework for REDD+ (a15 decisions 9/CP.19).

2015 MMA published ENREDD+ on the basis of public consultation and definition of government 
positions taken at COP21, along with a previous decree creating a representative National 
Interministerial Commission for REDD+ that is to make decisions on the implementation of REDD+ 
policies in the country.

2016 The National Commission for REDD+ was instated by MMA, amid accusations of inadequate 
representation by NGOs and social movements. 

The moratorium on soybean purchase from deforested areas was renewed indefinitely. From 
this year forward, under the leadership of  Amazon Environmental Research Institute (IPAM), the 
members of the Soy Working Group (GTS) agree to establish a new mechanism to replace the 
moratorium, based on the new forest legislation, and to be transparent, with use of monitoring 
and verification tools.

Table 2. Continue
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1.3 Mitigation potential

In recent years, Brazil has made important 
progress in encouraging forest conservation and 
treatment of the main causes of deforestation and 
degradation in the Amazon region, as depicted in 
Table 2.

This set of public policies and commitments of 
civil society indicate the existence of a structure 
to achieve the reduced emissions rate proposed by 
the Brazilian government. However, this progress 
remains hampered by contradictory policies, 
mainly in the energy, infrastructure, agribusiness 
and mining sectors, which restrict the attainment 
of the proposed emissions reduction targets.

Under the PPCDAm, for example, the Brazilian 
government proposes not only command-and-
control instruments, but also incentive policies for 
sustainable development. However, these policies 
have been insufficient, ineffective or have not 
been implemented due to government failures or 
barriers to sustainable investments in the region, 
especially land tenure problems.

In the Brazilian Amazon, the forest development 
agenda is out of step with regulation and a 
reflection of this is that community or household 
management is absent in structuring public 
policies (Calorio and Silva 2014). Although this 
modality of support had been promoted in the 
1990s, with the implementation of the Pilot 
Program for the Protection of Tropical Forests 
in Brazil (PPG-7), today the regulation and 
monitoring of household forest management 
is identical to that carried out for enterprise-
based forest management. Considering the lack 
of promotion, continued technical assistance 
or financial subsidies for household forest 

management, and the lack of forest product supply 
chains combined with unfair competition from 
illegal suppliers, forest management by small 
producers has become unviable. In an analysis 
by IDESAM, for example, in 2009, small-scale 
forest management accounted for 62% of the 
management plans in the state of Amazonas, yet 
most recently this representation had fallen to 50% 
(IDESAM 2015). 

Aggravating this situation, the Brazilian 
government recently adopted measures to reduce 
the protection and size of protected areas in order 
to pursue the implementation of infrastructure 
projects. Furthermore, the revisions in the Brazilian 
Forest Code provided amnesty for those who 
had deforested up to 2008, reducing by 58% 
the environmental liabilities of rural properties 
in Brazil. Therefore, the area deforested illegally, 
which, based on previous legislation should 
have been restored, was reduced from 50 to 21 
million ha (Soares et al. 2014). On the other 
hand, important instruments provided in the 
new legislation, such as the Rural Environmental 
Registry (CAR) and the Environmental 
Reserve Quota (CRA), have been implemented 
incompletely7 or are inadequately regulated, 
hampering the adoption of economic alternatives 
for the preservation of the vegetation that could be 
legally cleared.

The current scenario of amnesties granted by 
the new forest legislation, lack of investment in 
sustainable forestry, no restoration of deforested 
or degraded areas, lack of political will to address 
land issues and ongoing corruption in the timber 
industry as well as its regulatory framework (see 
Section 4) is making the forested areas of the 
Brazilian Amazon increasingly vulnerable, making 
it more difficult for REDD+ initiatives to thrive.

7  As of April 2016, the deadline for implementation of the 
CAR, only slightly more than 75% of rural lands had been 
registered, according to testimony before the Supreme Court 
hearings on the subject of unconstitutionality of the revised 
Forest Code provisions. 



2.1 Global governance and international 
agreements

The Brazilian government adopted the following 
positions in relation to the agreements related to 
forestry, conservation and climate change:
• United Nations Convention on Biological 

Diversity (CBD): ratified in 1994
• United Nations Framework Convention on 

Climate Change (UNFCCC): ratified in 1994
• International Tropical Timber Trade Organization 

(ITTO) (1994 agreement): ratified in 1997
• Convention on International Trade in Endangered 

Species of Wild Fauna and Flora (CITES): ratified 
in 1975

• Ramsar Convention on Wetlands: ratified in 1992
• Forest Law Enforcement, Governance and Trade 

(FLEGT) Action Plan: unsigned by Brazil
• United Nations Forum on Forests: Member State
• United Nations Declaration on the Rights of 

Indigenous Peoples (UNDRIP): ratified in 2008
• Statement on Forests (New York in 2014): 

unsigned
• The Paris Agreement on Climate Change (Paris in 

2015): signed on 22 April 2016 and submitted to 
Congress for ratification in May 2016.

Up to the present, the Brazilian government has 
avoided joining the FLEGT, apparently because 
of concerns about ‘nontariff barriers’ on its export 
products, especially those from the Amazon region. 
The government has favored regional voluntary 
agreements, such as the Forest Law Enforcement 
Initiative in the Amazon (ALFA), initiated in 2006 
by the member countries of the Amazon Cooperation 
Treaty Organization, in order to build and 
implement a regional agenda to promote sustainable 
development and the application of federal legislation 
in the Amazon.

In March 2010, Brazil signed an agreement with 
the USA on deforestation. According to the 

Memorandum of Understanding (MoU), the 
governments of Brazil and the USA established 
the Policy Dialogue Committee on Climate 
Change (Mongabay 2010), which should meet 
at least once a year to work in the development 
and implementation of solutions and pragmatic 
policies to reduce emissions, including those 
aimed at carbon markets, research initiatives 
and technology transfer. It was believed that the 
agreement could remove the barrier associated 
with an earlier decision of the federal government 
not to participate in these markets with the USA 
and other carbon-emitting nations. However, in 
practice, this did not happen. There are no official 
data available regarding the effective application 
and implementation of this MoU.

In June 2015, however, Presidents Dilma 
Rousseff and Barack Obama decided to 
launch the Joint Brazil–United States Initiative 
on Climate Change, pledging to expand 
collaboration between Brazil and the USA, 
bilaterally and under the UNFCCC through 
joint work of the two countries to address issues 
related to land use, clean energy and adaptation, 
and to hold policy dialogues on climate issues 
at the national and international levels. The 
initiative would be implemented through a work 
program, with the definition of action areas for 
cooperation, which was to be discussed by a 
working group by October 2015. This working 
group was to act as a platform to manage some 
or all of the initiatives that were an object for 
cooperation as well as others that might be 
developed in the future. In that agreement, the 
Brazilian government pledged to implement 
policies to eliminate illegal logging, along with 
an ambitious increase of carbon stocks through 
reforestation and forest restoration.

Since 2008, following the signing of a 
memorandum between the governors of the 

2  Institutional environment and 
forest governance
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USA, Brazil and Indonesia during a climate summit 
held in California in November of that year, initiatives 
aimed at creating jurisdictional markets for REDD+ 
were developed under the Governors’ Task Force on 
Climate and Forests (GCF 2015).

Another important initiative in global governance 
refers to the Forest Investment Program (FIP), 
managed by the Strategic Climate Fund (SCF), 
which aims to support the efforts of developing 
countries to reduce emissions from deforestation and 
forest degradation. The funding offered considers 
opportunities to support these countries to adapt 
to the effects of climate change on forests and to 
contribute to associated benefits, such as biodiversity 
conservation, protection of the rights of indigenous 
peoples and traditional communities, reducing 
poverty and improving the livelihoods of the rural 
population. The FIP subcommittee created an expert 
group to make recommendations for the selection 
of national or regional pilot programs that meet 
the criteria and other considerations agreed by the 
subcommittee.

Brazil was chosen as one of eight pilot countries 
invited to participate in the program. In May 2012, 
the subcommittee on FIP approved the investment 
plan for Brazil, providing initiatives to promote 
sustainable land use and improvement of forest 
management in the Cerrado biome with a total 
amount of USD 70 million (equivalent to USD 
37.52 million in grants and USD 32.48 million in 
loan financing). Since then, Brazil has submitted 
and received approval by the subcommittee for 
projects that include land regularization actions, 
sustainable production in areas previously converted 
to agricultural use, reforestation for commercial 
purposes, among others. The Brazilian investment 
plan, however, did not involve the participation of 
civil society in its formulation and was criticized by a 
number of institutions (Bretton Woods Project 2016).

2.2 Conditions of governance in areas 
under high threat from deforestation 
and degradation

Illegal logging on public lands in the Amazon, 
including protected areas and indigenous lands, 
typically involves the opening of illegal roads; which 
facilitate the occupation of land grabbers, large farms 
and invaders. In many cases, illegal logging is used as 
a source of capital for further deforestation (Arima 
et al. 2005; GTA 2008). At the same time, the lack 

of coherent policies and institutional presence for 
the enforcement of forest and environmental laws 
have contributed considerably to illegal logging 
and deforestation in the Brazilian Amazon. Over 
the years, the vast majority of fines for illegal 
deforestation, when applied (especially when 
powerful economic agents are involved), have 
rarely been paid.

This was due to legal loopholes or overburdened 
courts, and complex review processes.8 Similar 
legal loopholes have restricted the seizure of some 
equipment used in illegal logging operations.  
Serious problems with the severe shortage of staff, 
lack of continued funding and corruption within 
state and federal agencies have contributed to 
the persistent deforestation and illegal logging in 
the region. In many cases, enforcement problems 
are combined with the fact that relations of 
patronage, featuring strong links between local 
politicians and the timber industry, are responsible 
for the appointment of local officials of state and 
federal environmental agencies. This seriously 
compromises the level of autonomy of these 
agencies, since only a small percentage of applied 
environmental fines are indeed collected.

The Federal Public Ministry (MPF) in Pará 
came to move a lawsuit against the Bank of 
Brazil and the Banco da Amazônia for having 
granted funding, using public money, to farms 
with environmental irregularities in the state. 
According to the MPF, this was a violation of the 
constitution, environmental laws, and regulations 
of the Central Bank and the National Monetary 
Council (OESP 2011).

Brazilian forest governance has always been marked 
by a lack of synergy between public policies. 
Enforcement was practically nil and punitive 
measures ineffective. On the other hand, there 
prevails a set of public policies that encourage 
farmers to practice environmental crimes. The 
forest legislation, for example, prohibited the 
felling of riparian forests, but programs such as 
Provárzeas offered subsidized financing to the 
farmer. Financial institutions, in turn, gave greater 
weight to the value of already deforested areas in 
the evaluation of rural finance applications (IPAM, 

8 Environmental fines imposed by IBAMA have the lowest 
collection rates among all federal agencies: nearly 58% of all 
fines, totalling nearly US$ 6.9 billion had not been collected 
bby the beginning of 2009 (Barreto and Mesquita 2009).
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ISA, Imazon 2014). The same practice has been 
exercised with regard to private areas involved in 
expropriation procedures for fully protected areas 
in the public domain, since the methodology for 
defining compensation value is the same as that 
used by INCRA in expropriations for agrarian 
reform: that is, the forested area is considered to be 
‘unproductive’. 

Illegal deforestation in the Brazilian Amazon also 
reflects difficulties in the implementation of the 
legislation in regard to forest management and 
maintenance of forests on private property. This 
problem is associated with the delay in licensing 
and a historical lack of incentives to value forests 
for sustainable management and ecosystem 
services (Brito et al. 2005; ICV 2008). A common 
observation claims that it is much easier to approve 
a permit for deforestation than one for a sustainable 
forest management plan (PMFS), which is much 
more complex. Without a management plan 
approved, extractivists are not allowed to transport 
and market products from sustainably managed 
forests. It is particularly necessary to simplify the 
approval procedures of forest and non-timber forest 
management plans (Miccolis 2008; Sabogal et 
al. 2008).

Between 2005 and 2010, advances were made 
in the governance of monitoring instruments 
to combat deforestation and illegal logging in 
the Brazilian Amazon. The maximum fines for 
illegal deforestation value were increased from 
approximately USD 500 to USD 2500 per hectare. 
Significant advances were made in strengthening the 
institutional presence of IBAMA in the Amazon, 
including the decentralization of databases and 
increased numbers of personnel, as well as efforts 
to increase transparency and deter corruption. 
Institutional partnerships for surveillance operations 
were strengthened as part of a series of measures 
announced by the Ministry of Environment in 2008 
to reduce illegal deforestation, involving IBAMA, 
state and federal police, state environmental 
agencies, and, in complex operations, involving 
the Brazilian army. IBAMA had been increasingly 
working in partnership with other government 
agencies responsible for combating crimes related 
to illegal occupation, invasion of indigenous lands, 
drug trafficking and slave labor.

Yet, the main challenges for the implementation 
of the legislation regarding forest protection and 

management in the Brazilian Amazon persisted. 
Despite the increase in the amount of fines for 
illegal deforestation, institutional weaknesses 
related to continued funding and number of 
staff and a lack of transparency in the application 
and collection of fines for environmental 
crimes continued to present major obstacles 
(besides the lack of payment of fines levied by 
IBAMA, as mentioned above).9 Furthermore, 
the low implementation or lack of incentives for 
sustainable development (land tenure, capacity 
of environmental agencies, etc.) favored reactions 
against environmental laws and institutions, 
culminating in December 2011, with the 
publication of Complementary Law 140, which 
significantly drained the powers of IBAMA to 
issue notices of violation. This law was followed by 
the passage of new forest legislation (12.651/12), 
although heavily criticized by civil society, which 
granted amnesty to environmental fines that had 
been filed before 2008.

According to a recent study (Hargrave and Kis-
Katos 2013), there is an important relationship 
between the implementation of in situ measures 
(such as foreclosures, credit access restrictions, 
expropriations, etc.) and the decline in 
deforestation that occurred between 2003 and 
2008. Moreover, it was also pointed out that the 
deforestation control costs to the government are 
quite low, but significantly higher for owners and 
land squatters.

To grant amnesty for many of the historically 
accumulated environmental liabilities, the new 
forest legislation generated an environment 
conducive to additional illicit practices, rewarding 
those whose property was illegal. As ‘compensation’ 
for this amnesty, the new law provided a series of 
economic incentives for environmental restoration 
and conservation, such as the Environmental 
Reserve Quota (CRA). However, although the 
legislation has been in existence for three years, 
significant concrete measures to implement such 
instruments have not yet been undertaken. The 

9  A major advance in the Brazilian law in this direction 
was the adoption of the Right to Environmental Information 
Law in 2003 (Law 10.650/2003) proposed by Congressman 
Fernando Gabeira of the Green Party. However, the full 
provisions of the law, on transparency and public access to 
information (including data on fines for deforestation and 
illegal logging and other environmental crimes), have not 
been effectively implemented.
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Rural Environmental Registry (CAR), another 
tool incorporated in the new forest law, can be 
extremely effective for environmental management 
in Brazil, but to attain this end it needs to go 
beyond the limits of its current use where it 
acts merely as a form of registration, “it serves 
to provide an ‘environmental seal,’ but does not 
imply a change in the producers’ attitudes, as has 
occurred in Mato Grosso and Pará”(IPAM, ISA, 
Imazon 2014).

There are also other obstacles to forest governance 
in the Brazilian Amazon (especially in border 
areas), including: the domination of government 
institutions by the elite, thus inhibiting the ability 
of these institutions to act in the public interest; 
lack of transparency; and weak organization of civil 
society. In general, the decision-making processes 
that involve dialogue between multiple actors 
and transparency are very weak or nonexistent. 
However, civil society organizations’ initiatives 
such as the creation of the Climate Observatory 
(OC), the REDD+ Observatory (OR)  and, 
more recently, the Observatories of the Forest 
Code (OCF) and of the Low Carbon Agriculture 
Plan (OABC) have served as nuclei for dialogues 
between multiple actors and social control over 
measures adopted by the government for setting 
policies and strategies for REDD+ in the Amazon 
(OABC 2016).

2.3 Institutional spaces for political 
dialogue and forest governance

In recent years, advances have contributed to 
the creation of participatory councils and other 
institutional spaces through which governments 
and actors can maintain political dialogues and 
discuss the forest sector in the Amazon. These 
initiatives are described as “participation channels 
that articulate representatives of the population 
and members of the public sector in practices 
related to the management of public goods, 
agents of innovation and spaces for negotiation of 
conflicts” (Gohn 2003: 7). 

2.3.1 Institutional spaces at the federal 
level

At the federal level, the relevant institutions 
for political dialogue on the forest sector in 

the Brazilian Amazon include the following, as 
detailed below:
• National Environmental Council (CONAMA)
• Coordinating Commission for the National 

Forestry Program (CONAFLOR)
• Interministerial Working Group on the Action 

Plan for Prevention and Control of Deforestation 
in the Legal Amazon (GTI-PPCDAm)

• Commission on Public Forest Management 
(CGFLOP) 

• National Program for Community Forest 
Management (PNMFC)

• Brazilian Forum on Climate Change (FBMC)
• Interministerial Committee on Climate Change 

(CIM)
• Executive Group on Climate Change (GEx)
• REDD+ Interministerial Working Group (IWG-

REDD+) 
• National Interministerial Commission for 

REDD+ 

National Environmental Council (CONAMA)

CONAMA is an important institutional space 
for political discussion on forest policies in Brazil. 
The council was established in 1981 as part of 
the first comprehensive legislation of Brazil on 
national environmental policy (Law 6938/1981). 
CONAMA’s composition includes broad 
representation of local, state and federal governments 
as well as representatives of the private sector, social 
movements and NGOs (Brazil 2001).

In contrast to the CONAFLOR and CGFLOP, 
CONAMA was established both as an advisory 
and a deliberative body, with the authority to pass 
resolutions that are legally binding. Although 
CONAMA operates sporadically in the forestry 
sector, it also serves as an important arena for 
discussions and negotiations on issues such as: 
revision of the Brazilian Forest Code, licensing 
of forest management projects, public access to 
information on the forest sector, decentralization 
of permissions for forest management, and 
environmental licensing of rural settlements and 
infrastructure projects that have great potential 
impact on forests in the Amazon (Thuault 2006).

Recently, several Brazilian NGOs proposed the 
restructuring of CONAMA, arguing that the board 
suffers from problems of unbalanced representation 
and faces other difficulties in its role as a forum for 
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making democratic decisions on environmental 
matters (Monteiro 2008).

Coordinating Commission for the National 
Forestry Program (CONAFLOR)

CONAFLOR was formally established in April 
2000, along with its program. The National Forests 
Plan (PNF) has broad objectives that include: 
encouraging the sustainable use of forests, offering 
support for economic activities, controlling illegal 
deforestation and predatory logging, preventing 
and controlling fires, and offering incentives for 
reforestation of degraded areas (Brazil 2000).

CONAFLOR has the following responsibilities: 
1) to propose and evaluate measures to implement 
the principles and guidelines for the forest sector 
under the National Environmental Policy; 2) 
provide recommendations for planning actions 
within the PNF; 3) propose measures to promote 
the integration of programs, projects and other 
activities, as well as integration with other political 
sectors, based on the objectives of the PNF; and 4) 
contribute to monitoring the implementation of 
the PNF.

CONAFLOR current membership includes 12 
federal agencies, 5 civil society organizations 
(representing students of forestry, industry and 
construction workers, agricultural workers, 
indigenous peoples, extractivist communities, and 
forest engineers), 5 representatives of subsectors 
of the forest industry (timber and non-timber), 
4 members appointed by the Brazilian Forum 
of NGOs and Social Movements (FBOMS), 5 
representatives of state environmental agencies 
and 3 representatives of scientific and educational 
institutions.

Despite its broad membership and mandate, 
CONAFLOR’s operation is subject to greater 
limitations. In addition, the PNF (coordinated 
by the Secretariat of Biodiversity and Forests of 
the Ministry of the Environment) is funded by a 
World Bank project, with significant limitations 
in terms of financial resources, technical capacity, 
and political influence on public policy relevant to 
the forest sector. Moreover, CONAFLOR serves 
as a consultative institutional forum (rather than 
deliberative), with consequent limitations in its 
decision-making responsibilities.

However, CONAFLOR has contributed to 
important debates on legal standards for the 
consumption of forest products, reforestation, 
decentralization of forest policies and incentives 
to facilitate legislation for the Public Forests 
Management Law.

Interministerial Working Group on the Action 
Plan for Prevention and Control of Deforestation 
in the Legal Amazon (GTI-PPCDAm)

The launch of PPCDAm was an important 
initiative of the Brazilian government. Preparations 
for the action plan began in mid-2003, during 
the first year of Lula’s administration, largely 
due to the insistence of the then Minister of the 
Environment, Marina Silva.

The initial phase of preparation, in May 2003, 
involved the meaningful participation of NGOs 
that contributed significantly to the basic structure 
of the action plan, through their experience and 
suggestions. The plan was officially launched 
in March 2004. Based on a sound analysis 
of deforestation dynamics, the plan’s strategy 
sought actions in relevant areas such as land 
tenure (including the creation and establishment 
of protected areas), review of economic 
incentives related to sustainable agriculture and 
forest management, and guidelines to ensure 
environmental sustainability of infrastructure 
projects in the transport and energy sectors.

In July 2003, a presidential decree created an 
Interministerial Working Group composed of 12 
federal agencies, led by the Office of the Chief 
of Staff of the Presidency, to coordinate the 
implementation of the PPCDAm (Brazil 2013). 
In addition to leadership within the central power 
structure of the federal government, an innovative 
aspect of the working group was that for the first 
time deforestation and illegal logging were not 
considered as a ‘problem’ limited to the Ministry 
of Environment, but as a problem under the 
responsibility of the federal government as a whole, 
including ministries responsible for land reform, 
agribusiness, justice and physical infrastructure 
(mining and energy, transportation). Although 
the formal membership in the working group was 
limited to federal agencies, their coordinator was 
committed to maintaining close collaboration with 
NGOs, state governments, and other stakeholders.
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On implementation, however, PPCDAm 
produced ambiguous results. It has demonstrated 
the potential of the federal government to 
more effectively discuss deforestation dynamics 
and the enormous problems with institutional 
coordination, such as the opposing agendas of 
government agencies. However, the greatest 
shortcoming has been the failure of the working 
group to establish an ongoing dialogue with 
civil society organizations and other actors 
(state governments, social movements, private 
sector, etc.), as an integral part of the planning, 
monitoring, and evaluation of the action plan. 
These problems, combined with the lack of 
public access to information to monitor the 
implementation independently, were major 
obstacles to effective governance of PPCDAm. This 
context has exacerbated conflicts within the federal 
government, where conventional development 
interests have increasingly hampered the 
implementation of the action plan. Meanwhile, the 
expansion of markets for beef, soybeans and wood 
has contributed to renewed pressures on forests in 
the Brazilian Amazon (ISA 2003).

Commission on Public Forest Management 
(CGFLOP)

CGFLOP was created within the context of 
the Public Forest Management Law (Law 
11.284/2006). As mentioned in Section 2, the 
key elements of this law include: 1) establishment 
of measures for granting of forest resources on 
public lands (without the transfer of land tenure) 
and 2) creation of the Brazilian Forestry Service 
(SFB). Law 11.284/2006 also created the National 
Forest Development Fund to finance ‘sustainable 
activities’ and ‘technological innovation’ in the 
forestry sector in Brazil.

CGFLOP acts as an advisory body to the SFB 
within the Ministry of the Environment and 
is responsible for providing recommendations, 
evaluations and proposals on guidelines for 
management of public forests at the federal 
level, as well as opinions on annual plans for 
public forest concessions (Brazil 2006a). The 
composition of CGFLOP established by Decree 
5765 of 5 June 2006 is similar to the composition 
of CONAFLOR, which includes representatives 
from state and federal agencies, labor, the scientific 
community, social movements and NGOs 
(Brazil 2006b). 

Up to now, the activities of CGFLOP mainly 
involved 1) discussions on the elements that 
facilitate legislation for Public Forest Management 
(approved by Decree 6063 of 20 March 2007), 
particularly those related to the establishment of 
a national public forest registry and rules for the 
acquisition of forest concessions and 2) analysis of 
an annual report prepared by the SFB on activities 
related to public forest concessions.

Despite its limited mandate and status as an 
advisory (rather than deliberative) body, CGFLOP 
works as an effective platform for dialogue between 
actors on issues relevant to forest governance. 
CGFLOP members met on some occasions with 
those of CONAFLOR to discuss new regulations 
related to community forest management, for 
which NGOs and social movements have offered 
input that influenced the draft legislation. 
However, the committee has not yet discussed 
key issues such as the need to efficiently integrate 
public forest management strategies with other 
sectoral policies related to access and property 
rights over public lands (see Section 2), as well as 
other key policy instruments to promote socially 
just forest management in the Brazilian Amazon 
(e.g. applied research, economic instruments and 
extension services).

National Program for Community Forest 
Management (PNMFC) 

The National Program for Community Forest 
Management, established by Decree 6874/2009, 
aims, among other matters, to organize and 
support actions for sustainable community forest 
management, including that by small farmers, 
settlers and traditional communities. The program 
is coordinated by the Ministry of Environment and 
the Ministry of Agrarian Development.

Brazilian Forum on Climate Change (FBMC, 
Fórum Brasileiro de Mudanças Climáticas)

The Brazilian Forum on Climate Change was 
established in June 2000 by Decree No. 3515 
in order to raise awareness and mobilize society 
to discuss and take a position on the problems 
arising from climate change caused by greenhouse 
gas emissions. The forum was created to assist the 
government in the incorporation of climate change 
issues in different stages of public policymaking. 
The FBMC, chaired by the President, is composed 
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of 12 ministers of state, the National Water 
Agency’s (ANA) chief executive and representatives 
of civil society who have outstanding knowledge of 
the topics covered by the forum or agents who have 
responsibilities related to climate change. FBMC 
has its secretariat at the International Virtual 
Institute on Climate Change (based at COPPE/
UFRJ) between civil society and government 
(Gebara and Thuault 2013).

Interministerial Committee on Climate Change 
(CIM)

The Interministerial Committee on Climate 
Change (CIM) was established by Decree No. 
6.263/2007 with responsibility to guide the design, 
implementation, monitoring and evaluation of the 
National Plan on Climate Change. It consists of 
16 ministries and the Office of the Chief of Staff 
of the Presidency, and each named representative 
should hold the position of Secretary or equivalent 
(Brazil 2007a). 

Executive Group on Climate Change (GEx)

The Executive Group on Climate Change 
(GEx), under the Interministerial Committee on 
Climate Change (CIM), has the power to design, 
implement, monitor and evaluate the National 
Plan on Climate Change. The GEx consists of 
eight ministries and the Brazilian Forum on 
Climate Change (FBMC) and is coordinated 
by the MMA. Under the Executive Group on 
Climate Change (GEx) working groups tasked to 
discuss specific issues of the National Policy on 
Climate Change can be created. Currently there 
are three such working groups in operation: (i) 
Monitoring Working Group (aims to develop a 
monitoring strategy for greenhouse gas emission 
reductions); (ii) Adaptation Working Group 
(coordinating actions related to adaptation); and 
(iii) Interministerial Working Group on REDD+.

Interministerial Working Group REDD+ (GT-
REDD+)

This interministerial working group (IWG) 
was created to prepare the Brazilian strategy for 
REDD+ based on discussion of the following 
points: financial architecture, technical aspects, 
investment in governance jointly with federal 
entities and positive incentives for economic 
agents. IWG participants are: MMA, Ministry of 

Finance, the Ministry of Agriculture, Livestock 
and Supply (MAPA), the Ministry of Science, 
Technology and Innovation, the Ministry of 
Agrarian Development, the Secretariat for Strategic 
Affairs, the Office of the President’s Chief of Staff, 
the Ministry of Foreign Affairs, the Brazilian Forest 
Service and the National Indian Foundation.

National Commission for REDD+

To implement the National REDD+ 
Strategy(ENREDD+), an institutional setting 
has been established by a regulation enacted in 
late November 2015, consisting of the National 
REDD+ Committee (CONAREDD+) assisted 
by an executive secretariat, and advisory chambers 
with thematic advisory chambers (CCTs in 
Portuguese) and a technical working group on 
REDD+. The participation of civil society will 
be obtained through the CCTs. Despite this 
provision in the enabling legislation, the National 
Commission for REDD+ was instated by MMA, 
amid accusations of inadequate representation by 
NGOs and social movements (OC 2016).

The presidency of CONAREDD+ is held by the 
Chief of Staff of the Presidency of the Republic 
with representation of the following ministries: 
MMA, Ministry of Finances (MF), Ministry of 
Foreign Affairs (MRE), MAPA, MCTI, MDA, 
with participation by the secretariat of government 
of the presidency. CONAREDD+ is also charged 
with inviting the following delegates to join 
the commission: two representatives of state 
governments, one representative of municipalities 
and two representatives of organized civil society. 
A representative of the MMA will be the president 
of CONAREDD+, responsible for communication 
with the Executive Group on Climate Change and 
the Executive Committees of the Action Plans for 
the Prevention and Control of Deforestation. 

2.3.2 Institutional spaces at state level

Many states have established forums to discuss 
subnational policies, programs and strategies for 
REDD+, and responses to climate change. Some 
examples include the State Forum on Climate 
Change and Biodiversity of Tocantins and the 
Amazonas State Forum on Climate Change, 
Biodiversity, Environmental Services and Energy. 
In 2009, Pará created the Pará State Forum on 
Climate Change (FPMC), a deliberative and 
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consultative collegiate body, in order to address 
issues related to climate change, based on 
cooperation and dialogue between representatives 
of the state and federal government, as well as 
members of civil society. REDD+, along with other 
payment mechanisms for environmental services 
(PES) and global climate change are discussed 
in two technical chambers of the FPMC. These 
spaces for dialogue between public sector actors 
play a key role in the formulation of strategies for 
climate change and REDD+ at a subnational level, 
favoring decentralization.10

2.3.3 Institutional spaces created by civil 
society

In recent years, Brazilian civil society organizations 
have articulated networks through the creation 
of so-called observatories, in order to monitor, 
evaluate and report on the progress of forest 
policies and climate change in the Brazilian 
context. Such observatories also promote 
coordination of multiple actors to press the 
government for strong action by the country for 
mitigation of the effects of and adaptation to 
climate change. Among these initiatives are the 
creation of the Climate Observatory, REDD+ 
Observatory and more recently, the Forest Code 
Observatory.

Climate Observatory (OC)

The Climate Observatory is a network that 
gathers entities of the civil society in order to 
discuss the issue of climate change in the Brazilian 
context, promoting meetings with experts in the 
field, and with articulate social actors to inspire 
commitments by the Brazilian government to 
create effective public policies in favor of climate 
change mitigation and adaptation. On 15–16 
May 2014, the observatory organized a strategic 
workshop that brought together representatives of 
member organizations to brainstorm about how 
to act jointly on behalf of the construction of a 
new development model based on low emission of 
greenhouse gases, on capacity to adapt to climate 

10  Other states in the Amazon region have also created 
discussion forums on issues related to climate change. By 
means of Decree 22,735, November 2006, the Maranhão 
State Forum on Climate Change was established. In the state 
of Mato Grosso, the Global Climate Change and Biodiversity 
Forum was created in 2009 by Law 9.111.

change and on sustainable practices and social 
inclusion (OC 2016).

REDD+ Observatory (OR)

The REDD+ Observatory (OR) aims to promote 
participation and monitoring of the process 
of formulation and implementation of public 
policies related to REDD+, as well as: data 
collection and analysis of REDD+ programs and 
projects, information dissemination, training of 
local communities and indigenous peoples, and 
the organization of necessary policy measures 
to provide transparency, thereby stimulating 
and promoting social control. The REDD+ 
Observatory is supported by the Ford Foundation 
and the Avina Foundation and has a multisectoral 
committee composed of organizations of civil 
society and social movements. 

Forest Code Observatory

The Forest Code Observatory (OCF), 
established in May 2013, consists of a network 
of organizations that share the general goal 
to “monitor the implementation of the new 
forestry law (Federal Law 12.651/12) throughout 
the country, especially the performance of 
Environmental Adjustment Programs (PRAs) and 
its main instrument, the Rural Environmental 
Registry (CAR), in order to generate data and 
critical mass to collaborate with the enhancement 
of the positive aspects of the new law and the 
mitigation of its negative aspects” (OCF 2016). 
In addition to generating data, information and 
analysis to promote transparency and qualify the 
debates in society on the implementation of the 
new legislation, the OCF aims to continuously 
evaluate the performance of state governments 
in the implementation of the law, to promote 
discussion of data and evaluations with various 
sectors of society and the State (state and federal 
governments) and to disseminate the data and 
assessments to society in general, supporting the 
work of member organizations, partners and 
employees (OCF 2016).

Brazilian Coalition for Climate, Forests and 
Agriculture

The Brazilian Coalition for Climate, Forests 
and Agriculture was established in December 
2014 by business associations, companies, civil 
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society organizations and individuals interested 
in contributing to the promotion of a new low-
carbon, competitive, responsible and inclusive 
economy, and of achieving greater synergy 
between the agendas for protection, conservation 
and sustainable use of forests, agriculture and 
mitigation of the effects of and adaptation 
to climate change. The coalition decided to 
structure itself and to build proposals with a view 
to influencing decision-making on two fronts: 
Climate Agenda 2015 with short-term goals, 
focusing on negotiations and agreements to be 
concluded at COP21 in Paris (December 2015); 
and the Agenda for Sustainable Development 
and Low Carbon for Brazil 2015–2030, with 
medium and long-term goals, given the need 
to establish a set of sustainable development 
and low-carbon goals for the same period. 
The coalition acts through a steering group, 
formed by the organizations (Brazilian Business 
Council for Sustainable Development (CEBDS), 
the Forest Dialogue, Ethos Institute and the 
Climate Observatory, which aims to facilitate 
their activities.

2.3.4 Other relevant institutional spaces

In Brazil, there are other relevant institutional 
areas responsible for sectoral policies, influencing 
directly or indirectly the prospects for socially 
just forest management in the Amazon region. 
These spaces include boards and commissions 
responsible for a variety of subjects such as 
ecological and economic zoning, biodiversity, 
rural development, indigenous peoples and other 
traditional communities, and infrastructure 
development (energy and transport). An example 
of these spaces is that of the National Council of 
the Legal Amazon (CONAMAZ), composed of 
the president of the republic, representatives of all 
relevant ministries and governors of the states of 
the Legal Amazon.

It is important to note that the institutional areas 
responsible for national development policies 
typically do not have the participation of civil 
society organizations, despite these organizations’ 
great influence. Two examples are the National 
Council for Transport Policy Integration 
(established by Law 10.223/2001) and the 
National Energy Policy Council (created by Law 
9478/1997). As already mentioned in this report, 
transport and energy policies have significant 

implications for illegal deforestation and predatory 
logging in the Brazilian Amazon.

Brazil also has different institutional spaces 
organized by civil society organizations involved in 
forest decisions, which have made pronouncements 
on REDD+. These institutions have influenced 
the decision-making process actively and 
efficiently since the late 1980s, when the murder 
of Chico Mendes led to a local and decentralized 
mobilization, but with global impact. They have 
increasingly secured recognition of their role in 
policy implementation and development through 
meetings, publications and protests.

An example is the Coordination of Indigenous 
Organizations of the Brazilian Amazon (COIAB), 
which now has a permanent seat on the executive 
committee of the Amazon Fund, and has a 
significant influence on funding decisions.

Other examples include the Amazon Working 
Group (GTA), a confederation of more than 300 
organizations of grassroots movements in the 
region, which have contributed to the development 
of principles for policies and REDD+ projects 
(see Section 2.3.3); and the National Council of 
Extractivist Populations (CNS), which participated 
in national and international conferences on 
REDD+, and because of this is influential in 
the debate.

2.4 Decentralization in Brazilian 
environmental governance

In Brazil and other developing countries, 
decentralization of natural resource policy is seen 
as a means to achieving a variety of goals, including 
the improvement of management efficiency; 
adaptation of public policies to local realities; 
increased transparency and accountability among 
government agencies; the institutionalization of 
democratic participation and dialogue between 
actors, to promote the empowerment of local 
communities; and advancement in terms of a 
socially just sustainable development (Ribot 2002).

The Brazilian Federal Constitution of 1988 
establishes the common responsibilities of 
local, state and federal governments to ensure 
environmental protection (Article 23), and gives 
authority to the three levels of government to 
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legislate concurrently on environmental issues, 
such as forests (Article 24, III); this is so as long 
as the hierarchy of principles is respected (e.g. 
state and local governments cannot pass rules that 
conflict with federal environmental legislation).

During 2005–2006, IBAMA signed a series of 
cooperative agreements with state environmental 
agencies in the Legal Amazon, delegating to the 
states the responsibility to authorize deforestation 
and adopt sustainable forest management 
operations. The legal basis of these initiatives 
was reinforced by Article 83 of the Public 
Forest Management Law (Law 11.284/2006) 
and Resolution 378/2006 of the National 
Environmental Council (CONAMA). However, 
most of the agreements were characterized by a 
lack of consistent criteria for institutional capacity, 
operational procedures and transparency.

In December 2011, after lengthy discussions and 
delays, Supplementary Law 140 was approved, 
regulating the common responsibility of the 
Union, states and municipalities in administrative 
actions relating to the protection of outstanding 
natural landscapes, environmental protection, the 
fight against pollution in any of its forms and the 
preservation of forests, fauna and flora. The law 
includes relevant provisions on environmental 
licensing and administrative procedures, seeking to 
resolve historical conflicts of jurisdiction between 
environmental agencies.

However, this standard also brought controversial 
aspects regarding the decentralization of 
environmental control activities. According to 
the standard, it falls to the organ responsible for 
licensing or authorization to sue for infraction 
and to initiate administrative procedures. Other 
federated entities can act in the oversight of 
projects and control of effective or potentially 
polluting activities only in the case of omission 
by the agency responsible for licensing or 
authorization. Should impasses occur, the notice 
issued by the body competent for licensing 
or authorization is to prevail. The organ most 
affected by these changes was IBAMA, considering 
that most of its powers to license have been 
decentralized. The change was viewed with 
concern, taking into account the expertise and 
better equipped structure of IBAMA for the 
performance of environmental control activities. 
The lack of ‘responsible decentralization’ has 

contributed to logging and illegal logging, 
especially in states such as Rondônia, where the 
domination of state environmental agencies by the 
elite is particularly apparent (GTA 2008).

In the last decade, the trend toward 
decentralization of forest and environmental 
policies in the Amazon embodied new challenges 
for strengthening forest governance at local and 
state levels. Within this context, municipal and 
state councils responsible for environmental and 
forest issues can take on key roles to secure the 
success of decentralization, especially by ensuring 
transparency and control of new activities and 
responsibilities assumed by local government 
agencies. An important aspect of political 
decentralization in the Brazilian Amazon has been 
the emergence of institutional forums at state 
level responsible for environmental policies that 
often involve issues related to forest management 
and protection. Currently, all nine states of the 
Legal Amazon have state environmental councils, 
and similar initiatives have been created in many 
municipalities. In addition, subnational initiatives 
for environmental licensing, law enforcement 
and land tenure regularization indicate that states 
have effectively assumed the lead over forest 
conservation strategies. This phenomenon is 
part of a broader process of decentralization of 
environmental policy and natural resources in the 
Amazon states, which has the support of the federal 
government and international agencies such as the 
World Bank.11 Since the adoption of the Bali Road 
Map and the provision for REDD+ initiatives 
(UNFCCC 2007), Amazon state governments 
initiated actions to implement REDD+ programs 
and policies. 

Amazonas was the first state to create state policies 
related to climate change and to propose positive 
incentives for forest conservation, including the 
development of PPCDAm, involving multiple 
departments in an effort to identify ways to 
reduce deforestation in parallel. and to create 
new economic alternatives. In its State Policy on 
Climate Change, Environmental Conservation 
and Sustainable Development (SPCC/AM – State 

11  Since the mid-1990s, a considerable amount of 
resources have been invested in strengthening environmental 
management at the state level in the states of Amazonia, 
within the context of the Pilot Program for the Protection of 
Tropical Forests in Brazil funded by the G-7 (PPG-7). 
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Law 3135/07), the state of Amazonas provided 
for the creation of three institutions: (i) the 
State Center for Climate Change of Amazonas 
(CECLIMA) with the main purpose of managing 
the Amazonas State Plan for Climate Change 
(PEMC-AM); (ii) the Sustainable Amazonas 
Foundation (FAS), a public–private institution 
that, using state government and private 
resources, works in the implementation of the 
Bolsa Floresta program; and (iii) the Adaptation 
Center for Climate Change and Environmental 
Risk Management, responsible for establishing 
action plans to prevent the adverse effects of 
global climate change. Of the three institutions, 
CECLIMA and FAS have actually been created. 
Nevertheless, according to a recent publication 
(Soares et al. 2014), very little of what is planned 
in the PEMC-AM has been effectively carried out 
– not even the development of state inventories 
of greenhouse gas emissions, taken as binding 
instruments to guide strategies foreseen in state 
policies and their integration with the National 
Policy on Climate Change.

The State Policy for Environmental Services 
(PESA), discussed in the Amazonas State 
Forum on Climate Change, awaits sanction 
by the governor. The policy provides for the 
implementation of economic and operational 
tools to value and provide incentives to actors 
that help to preserve the state’s natural resources, 
and to readjust and strengthen institutions such 
as the Management Unit for Climate Change and 
Conservation Units (UGMUC) encompassing 
bodies such as CECLIMA. However, there is 
concern with the level of democratic process of 
public hearings on implementation of the law 
– which aims to create guidelines for the state’s 
REDD+ mechanism – it apparently had little or 
no participation by civil society (Queiroz 2009).

Following this example, the State of Tocantins 
launched in 2008 the State Policy on Climate 
Change, Environmental Conservation and 
Sustainable Development, which is currently 
being recast to include, among other instruments, 
the REDD+ mechanism. In 2009, the Plan to 
Prevent and Control Deforestation of the State of 
Tocantins (PPCDAm/TO) was published with a 
number of actions to reduce illegal deforestation 
and forest degradation and to conserve standing 
forests. The State Forum on Climate Change, 

which was created in 2007, was reactivated 
in 2012.

Acre launched in 2010, the System of Incentives 
for Environmental Services – Acre (SISA), focusing 
on REDD+ activities within a broader context 
of implementation of policies and instruments 
to support sustainable development. The system 
of governance and institutional arrangements 
of SISA is based on three guidelines: public 
mediation, private investment and participation 
and social control. Other state policies also act 
to reduce deforestation, such as the Ecological–
Economic Zoning Plan, the Environmental Assets 
Valuation Policy and Plan for Prevention and 
Control of Deforestation in the State. Actions 
for monitoring and measuring emissions from 
deforestation, application of environmental laws 
and implementation of incentive programs had 
already been adopted by the State of Acre prior 
to the other states in the Amazon region. Today, 
Acre is considered by some REDD+ investors at 
national and international levels as being able to 
provide compliance-grade emission reductions 
(GCF 2014).

Amapá, the Brazilian state with the highest 
percentage of its territory under some kind of 
protection, has advanced in studies and scientific 
research for the carbon inventory of its forests. 
Conducted by the State Institute of Forests of 
Amapá (IEF-AP) in partnership with the National 
Institute of Amazonian Research (INPA) and 
the Brazilian Agricultural Research Corporation 
(Embrapa), these studies have enabled the 
mapping of carbon stocks using field data and 
allometric equations specific to the region. In 
addition, the state has worked in state regulation 
of environmental services and REDD+, driven 
mainly by increased pressure on forest areas due to 
the paving of BR-156, the implementation of rural 
settlements by the federal government and the 
construction of the binational bridge – connecting 
Oiapoque, in the extreme north of the state, to the 
city of Saint George, in French Guiana.

Mato Grosso, the state with the highest historical 
rate of deforestation in the Amazon region, has 
sought to formulate public policies to improve 
forest governance, such as the implementation 
of the environmental licensing system for rural 
properties and the Rural Environmental Registry 
(CAR); the formulation of the State Environmental 
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Code, Forest Policy, the State Water Resources 
Policy and the State Solid Waste Policy; and the 
designation of the State System of Protected 
Areas. State Law no. 9878/2013 was recently 
enacted, establishing the State REDD+ System 
aiming to consolidate a deforestation reduction 
strategy through the enhancement of its forests 
and the implementation of a low-carbon agro-
livestock model.

The State of Pará also has among the highest 
deforestation rates in the Amazon region, 
although there have been declines since 2005. 
The state does not yet have specific legislation on 
climate change and REDD+, but has important 
initiatives to reduce deforestation, implementing 
the State Plan for Prevention, Control and 
Alternatives to Deforestation (PPCAD/PA) 
and the Green Municipalities Program (PMV). 
The PPCAD aims to combat deforestation 
through territorial and environmental planning, 
the promotion of sustainable activities and 
monitoring, and control, contemplating the 
creation and implementation of a state program 
of payment for environmental services in the 
context of climate change, forming partnerships 
to support REDD+ projects and CDM, and also 
the establishment of parameters for certification of 
REDD+ projects in progress in the state.

The PMV, created by State Decree 54/2011, aims 
to reduce deforestation and forest degradation 
and to support the environmental regularization 
of rural properties through the CAR. The 
program bases its actions on four strategic 
areas: controlling and combating deforestation; 
spatial, environmental and land use planning; 
sustainable production; and shared environmental 
management. To join PMV, the municipality 
must sign a statement of commitment (TC) 
before the Federal Public Ministry (MPF) in 
order to ensure legal and political stability in 
relation to the program. Up to August 2013, 
95 municipalities in Pará had signed the TC, 
by which they commit to comply with a set of 
goals. Among other state initiatives, there also 
exists the Pará State Forum on Climate Change 
which has been working on the definition of legal 
frameworks for climate change, environmental 
services and REDD+, through the participation of 

government agencies, NGOs and representatives 
of civil society (see Section 2.3.2). Finally, the 
state of Pará created in 2012 the ‘Green’ Value-
Added Tax (ICMS), which aims to support 
PMV and devolve part of the funds from the 
ICMS to municipalities that have protected 
areas, in addition to basing its allocation on 
the proportion of municipal area registered in 
the CAR and evidence of progress in reducing 
deforestation.

2.5 Implications for REDD+

The rush to decentralize forest policy of the 
federal government to devolve responsibility 
for it to state governments in the Brazilian 
Amazon, without due attention to the problems 
of poor governance in the region, has important 
implications that could harm REDD+ success. 
Weak governance reflects an institutional 
incapacity to enforce environmental standards, 
as well as the capture of benefits by the ruling 
elite and the lack of transparency of the results 
of these programs. However, in some cases, 
decentralization allows greater local social control 
over forest governance, such as the access to forest 
management plans and environmental permits.

Despite continued weak governance problems, it 
should be noted that several Amazon states have 
tried to enhance Brazil’s position with regard 
to forests in the UNFCCC, arguing that their 
need for financial resources to assume the role 
established by the decentralization can be met in 
part through access to REDD+ funding. In this 
context, the Governors’ Task Force for Climate 
and Forests (GCF) presented a unified position 
on the negotiations on global climate change, 
which establishes a preference for an integrated 
(nested) approach for REDD+ funding. This 
system favors the realization of subnational 
programs in those states that either already 
have or are preparing action plans to combat 
deforestation through PPCDAm, as well as 
state climate policies. These strategies have been 
developed in several states in order to engage 
stakeholders at both local and state levels and to 
also ensure greater participation and transparency 
in the adoption of REDD+ strategies.



3.1 Land tenure context in the 
Brazilian Amazon

Data on land ownership in the Brazilian 
Amazon are characterized by large gaps of 
information and a high degree of uncertainty, 
including conflicting claims with varying 
degrees of legitimacy. The continuing ambiguity 
regarding access and ownership rights over 
land and forest resources has contributed to 
social conflicts in the region, in which landless 
migrants and indigenous peoples and other 
traditional communities (extractive, riparian, 
etc.) are the most affected. The lack of clarity 
about land tenure rights contributes to other 
problems, including obstacles to the legalization 
of forest management and protection on public 
and private lands (Serôa da Motta 1997; Börner 
et al. 2010).

From the colonial period to the rubber boom 
in the late 19th and early 20th centuries, 
extractive economies involved granting rights of 
access to large tracts of forest areas with blurred 
boundaries, where highly unfair working 
conditions predominated. In many cases, the 
documents associated with these concessions of 
forest resources (often produced fraudulently) 
were transformed into private land titles. One 
example is the ‘polygon of Brazil nut stands’ 
in the south of Pará, where concessions were 
granted to a family that still monopolizes most 
of the Brazil nut trade in the Amazon, although 
most of the concession area has been cleared by 
the same group for other purposes.

Parallel to this, since the 1960s and 1970s, 
major infrastructure projects (especially the 
construction of several federal highways), 
incentives and tax credits, land titling 

and settlement projects have contributed to 
migration from other regions of the country 
and to land speculation and the concentration 
of land ownership in the Amazon. In principle, 
these settlements were established with a view 
to production by small farmers, and the sale of 
lots was (in theory) prohibited. However, over 
the years, major limitations arose in planning 
and implementation of rural settlement projects, 
resulting from the displacement of traditional 
populations, the high rate of conflicts among 
settlers and the re-concentration of land ownership, 
which ended up paving the way for cattle ranching 
establishment, which typically benefits from 
economies of scale.

Historically, government agencies have adopted a 
laissez-faire attitude around the illegal occupation 
of public land by interlopers, especially when 
powerful political and economic interests are 
involved. In many cases, land tenure regulations 
were subsequently amended to legitimize the 
occupation. INCRA, the National Institute 
for Colonization and Agrarian Reform, and 
state governments recognized the deforestation 
associated with the introduction of pasture 
planted on public lands as an ‘improvement’ for 
the purpose of granting private land titles. These 
policies not only encouraged deforestation (in 
contradiction with environmental legislation), but 
also contributed to the expulsion of traditional 
populations and landless immigrants by speculators 
and ranchers.

An analysis by Barreto el al. (2008), based on a 
land registration renewal promoted by INCRA 
between 1999 and 2004, showed at that time, 
uncertainty about the right of ownership of 
53% of the territory of the Legal Amazon and 
identified the general characteristics of the land 

3 Rights and natural resources
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ownership situation there. Around 23% of the 
region was supposedly private property, but 
without any land titles validated by the INCRA 
registry. Around 9% of land was legally occupied 
and another 21% of areas, which supposedly 
comprised public land outside of protected areas, 
could be undergoing illegal occupation. As for 
the other 47% of the region, there was greater 
legal certainty regarding only 4% of the area in 
private hands with validation in the INCRA 
registry and 43% in protected areas, including 
parks and reserves and indigenous lands. In 
these cases, although there was more certainty 
as to the ownership of land, it was pointed out 
by the study that protected areas were (and 
still are) targets of illegal occupation and need 
investment to achieve territorial consolidation. 
It was estimated that at least 10 million ha 
within protected areas had been involved in land 
disputes, with claimants requesting expropriation 
procedures and resolution of squatters’ 
occupations within them.

In the early 2000s, there was increased 
pressure for the regularization of tenure on 
areas larger than 100 ha, driven by demands 
for environmental licensing of logging and 
deforestation in these areas. In 2002, the pressure 
increased after IBAMA, under investigation 
by the Federal Public Ministry (MPF) in Pará, 
reduced the types of land documents accepted 
for provision of logging permits. From that 
point onward, there was an easing of rules for 
land regularization. Law no. 8666/1993, which 
provides for bidding procedures to public 
investment, relieves the owners of properties 
up to 100 ha of the obligation to open these 
processes up for bids. In 2005, this limit was 
changed to 500 ha by Law no. 11.196/2005, 
which was not meant to address land issues. In 
2008, the limit was again changed by another 
law (Law no. 11.763/2008), rising to 15 fiscal 
modules, not to exceed 1500 ha. With this 
change, land tenure area limits in public lands 
free from bidding increased significantly. 

On the grounds of reducing legal uncertainty 
and legalizing all existing occupations, since 
2008, the federal executive, in partnership with 
the legislature, promoted new changes in land 
legislation. As part of such initiatives, INCRA 
published two normative rulings – INs 45 and 46 

(INCRA 2008a, 2008b) – approving respectively, 
i) the procedures for the overhaul of records of the 
National Rural Registration System, in order to 
update existing registries and improve methods and 
research instruments, the collection and processing 
of data and country information, as well as ii) 
procedures for land regularization over rural areas 
owned by the Union that had been subject to 
occupation over one hundred (100) hectares in size 
and up to the limit of fifteen (15) fiscal modules,12 
located in the Legal Amazon. To ensure that a 
more expeditious process for issuance of land titles 
in the Legal Amazon would occur, the Provisional 
Measure – MP 458/2009, was converted into 
Law no. 11.952/2009, allowing regularization 
of occupations on public lands of up to 15 fiscal 
modules, with a 1500 ha limit.

These standards at the time of their publication 
were highly criticized by civil society 
representatives. MP 458/2009 even came to be 
known as ‘the land grabbing measure,’ due to the 
facilities granted for the regularization of illegal 
occupations in the Amazon region. Among the 
criticisms of the new regulation was that the 
provision for donation of land by the government 
of up to one fiscal module in size (up to 100 ha in 
the Amazon) and the charging of a reduced value 
for areas of 1–4 fiscal modules (100–400 ha on 
average) could stimulate further deforestation. This 
was predicted, since the offer of free land would 
make it profitable to invade and deforest new areas 
rather than to invest in the increased productivity 
of areas that had already been cleared (Brito and 
Barreto 2009).

For implementation of the procedures established 
by Law 11.952/2009, the government created 
the Legal Land Program (Programa Terra 
Legal), coordinated by the Ministry of Agrarian 
Development and implemented in partnership 
with INCRA, and state and municipal agencies, 
with the main goal of regularizing approximately 
300,000 squatters on federal public lands situated 
in the Legal Amazon. For this, the program 
provided for five main phases: registration of 
claims, georeferencing, field surveys, titling and 

12  The national land law (Law No. 6.746 of 1979) 
established the unit of a “fiscal module” to characterize rural 
landholdings, based on the area judged necessary for financial 
viability based on local production parameters.  
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post-title monitoring. To complete the process and 
receive the property title, the person concerned, 
after completing the steps above, must meet certain 
requirements such as not being a rural property 
owner anywhere else in the country, not having 
benefited from a land reform or rural land titling 
program (except for situations allowed by INCRA) 
and to have their main economic activity based on 
the utilization of the property.

After the first year (2009 to 2010), the target set 
by the government was far from being achieved, 
considering that only 276 titles had been issued; 
of note is the fact that all these cases were initiated 
prior to the program’s inception. In the second year 
(2010 to 2011), 87,992 properties were registered 
for a total of 10.3 million ha. However, only 335 
new titles were issued which, added to the previous 
year, totaled 611 issued under the program. At 
the conclusion of an analysis conducted by Brito 
and Barreto (2011), it was pointed out that 
although the program’s titling targets had not 
yet been reached, there had been advances in 
the georeferencing stage, given that most of the 
contracts were implemented within the scope of 
their deadlines, with some having been effectively 
concluded. As regards transparency, there were also 
advances, but some limitations persisted – such 
as inadequate provision of information to local 
workers’ unions and municipal governments and 
information regarding environmental compliance 
of the titles issued. The survey-stage assessments 
indicated that the partnership between MDA 
and the MMA to facilitate the identification of 
areas occupied by traditional populations without 
property recognition – a target audience of the 
program – had not been reached up to that 
time. Another point noted was the continuing 
discrepancy between prices in the land market and 
prices charged by public land agencies (particularly 
those at the state level). There were risks that the 
lower prices charged by these bodies would end up 
encouraging the occupation of public land (Brito 
and Barreto 2011).

The most recent data about the program, released 
by the federal government, report that in 2013, 
the program delivered 5111 titles to family farmers 
in all nine states of the Legal Amazon. For the 
year 2012, the number of securities issued by the 
program had expanded by 115%. Since 2009, 
when it was created, definitive certificates had been 
provided to 8672 farmers (INCRA 2014)

In April 2013, INCRA signed a commitment 
agreement with the Federal Public Ministry, to 
reduce deforestation in settlements in the Legal 
Amazon by 80% by 2020, based on the rates 
seen in 2005. If this obligation was met, seven 
pending lawsuits that had been filed by the 
MPF condemning INCRA for environmental 
damage would be terminated, some of which 
had already reached decisions unfavorable to the 
agency, including the cases of Acre, Mato Grosso 
and Pará. In the year 2012, data provided by 
IBAMA, INPE and Imazon showed that illegal 
clearing in settlements had risen from 18% of all 
annual deforestation in 2004 to 31.1% in 2010. 
The figures confirmed that INCRA, as property 
holder over the settlements, is one of the principal 
culprits. Among the commitments made by the 
agency in the agreement are: the presentation of a 
georeferenced database with the exact locations of 
all settlements in the Legal Amazon; monitoring 
of deforestation in the settlements, presenting a 
quarterly report to the MPF; compliance with 
the CAR requirement at a settlement scale; 
environmental licensing of settlements; and 
presentation of environmental compliance plans 
for all settlements (O Eco 2014).

The land tenure situation in the Brazilian Amazon, 
despite recent progress, is still characterized by 
a high degree of uncertainty regarding access 
and property rights. Another feature is the high 
degree of concentration of land ownership. In 
the northern region, for example, over 82% of 
the entire rural property area registered in the 
2006 Agricultural Census (IBGE 2006) lies in 
properties larger than 100 ha. Although the use 
of a small producer settlement model has resulted 
in considerable forest conversion, small producers 
are far from being the principal agents driving 
deforestation in the Amazon region, even though 
their participation in this process has increased in 
recent years (INPE 2008).13

13  Although INPE does not register deforestation rates by 
a property’s size, it sorts the detected areas as alerts of possible 
deforestation or degradation, through the DETER early 
warning system, according to the size of the affected polygons, 
and through inference. This suggests that smallholders 
account for a small part of the total deforestation. Polygons 
smaller than 100 ha comprised less than 20% of the total in 
2008 (INPE 2008). 



The context of REDD+ in Brazil | 39

Uncertainties about the Amazon land situation 
end up generating confused or unknown 
property rights, facilitating the occurrence of 
conflicts in the countryside, which gain in 
intensity in areas where capital investment 
occurs. According to the National Pastoral 
Land Commission (2014) – contrary to what 
occurred in the rest of Brazil, where the number 
of expulsions and evictions decreased compared 
with 2012 – in the Amazon the situation was 
inverted. In the Amazon, there was an increase 
in the number of families expelled or evicted 
from their homes, in addition to a strong 
growth (126%) in the number of families with 
homes or property destroyed. The state of Acre 
was highlighted in the report by its increase 
in violence in the countryside, especially with 
regard to reports of cases of active gunmen or 
armed militias that have more than quadrupled 
(from 90 families affected by gunmen activity 
in 2012, this number had jumped to 380 over 
the next year).

Conflicts in the countryside in the Legal 
Amazon arise from the poor definition of 
land ownership. On one side are traditional 
communities, and on the other, farmers, loggers 
and land grabbers. For this reason, it is evident 
that sustainable and peaceful development 
in the Amazon depends on the clarification 
of land disputes in the region. The rules still 
need to be clearer for all concerned. More 
investments are also needed in actions aimed 
at land regularization, seeking to act quickly 
to resolve the situation of squatters who have 
occupied land in good faith. Parallel to this, it is 
important to definitively interrupt the historical 
pattern of illegal occupation of public lands 
followed by schemes to regularize them.

3.2 The rights of indigenous 
peoples to carbon, land and forests

Currently, in Brazil there are 585 indigenous 
lands (TIs), including modalities such as 
traditionally occupied indigenous lands 
(recognized constitutionally as areas of tribal 
origin), indigenous reserves (created by the 
federal government), indigenous properties 
under civil law, and lands that have been 
interdicted to protect isolated populations 

(FUNAI n.d.) 14 , altogether corresponding to 13.3% 
of the country’s overall territory. Most of this land 
is located in the Legal Amazon, in which 422 areas 
are located, totaling approximately 113 million 
ha, representing 22.25% of the Amazon territory 
(FUNAI n.d.). Indigenous lands, although belonging 
to the national patrimony (Federal Constitution 
(CF), art. 20, XI), are affected, in respect of their 
constitutional allocation, with specific purposes, 
aiming at legal, social, anthropological, economic and 
cultural protection of Indians, indigenous groups and 
tribal communities. 

The right of indigenous peoples to their traditional 
areas of occupation is set out in the constitution as a 
right of origin, prior to the creation of the state itself 
– in recognition of the historical fact that the Indians 
were the first occupants of Brazil (Telles do Valle and 
Yamada 2013). Consequently, the administrative 
procedure for demarcation of indigenous lands is of 
a purely declaratory nature. Indigenous land is not 
created by constitutive act, but recognized on the 
basis of technical and legal requirements under the 
CF of 1988. The demarcation of indigenous lands 
has, among its objectives, to ensure the integrity of 
natural resources that otherwise could prove to be 
partially or completely exhausted or degraded by the 
use of third parties to the detriment of indigenous 
peoples. CF also determines that the use of water 
resources, including those for hydroelectric power 
generation, as well as the exploitation of mineral 
resources, can only be conducted in indigenous 
areas with authorization of the National Congress. 
This authorization requires prior consultations with 

14  Indigenous Lands Traditionally Occupied: These 
are indigenous lands mentioned in Art. 231 of the 1988 
Constitution, regarding the right of origin of indigenous peoples, 
whose demarcation process is governed by Decree No. 1775/96. 
Indigenous Reserves: These are lands donated by third parties, 
acquired or expropriated by the Union, which are intended for 
permanent ownership of indigenous peoples. These lands also 
belong to the national patrimony, but are not confused with 
the lands traditionally occupied. There are indigenous lands, 
however, that have been reserved by the states, especially during 
the first half of the twentieth century, which are recognized as 
traditional occupation.
Dominial Land: Are the lands of indigenous communities, by 
any form of acquisition of the domain under civil law. 
Interdicted: These are areas interdicted by FUNAI to protect 
isolated indigenous groups, with entry restriction and third party 
traffic in the area. The interdiction of the area can be carried out 
concomitantly or not with the demarcation process, governed by 
Decree No. 1775/96 (FUNAI n.d.).
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indigenous peoples and their participation in the 
benefits of any activities that are authorized.

Despite the CF having decided that by 1993 
the federal government should have demarcated 
all indigenous lands according to the criterion 
of traditional occupation of these areas, the 
determination is far from being fulfilled. Currently, 
according to the National Indian Foundation 
(FUNAI), there are still 128 areas in the process 
of anthropological, historical, land tenure, 
cartographical and environmental studies that 
will support the demarcation of indigenous 
lands. There are now only 38 areas delimited, 
that is, whose studies have been approved by 
the President of FUNAI but await the stage of 
administrative and counterfactual analysis by 
the Ministry of Justice for a decision on the 
dispatch of the administrative ruling of traditional 
indigenous possession.

The existence of demarcated indigenous lands 
helps to prevent and curb deforestation and 
consequently to reduce emissions of greenhouse 
gases in the atmosphere. According to INPE data 
accumulated by 2008, of about 700,000 km2 of 
deforestation in the Amazon region, only 13.226 
km2 occurred in TIs (totaling about 1 million ha in 
the Amazon), and of these only about 2.400 km2 
might be related to indigenous activities (Yamada 
2011). However, the demarcation alone does not 
guarantee the achievement of this result. There is 
wide recognition of the role of indigenous lands 
in protection of the Brazilian Amazon (Santilli 
2010) and there are laws and judicial decisions 
that protect, to a certain extent, the rights of 
indigenous peoples, such as land ownership and 
the right to self-determination. At the apex of 
discussions on REDD+ on indigenous lands, there 
are discussions on principles and criteria for benefit 
sharing and realization of the procedures for free 
prior and informed consent - FPIC, of which some 
were incorporated into the Brazilian National 
REDD+ Strategy.

Even with legal recognition of indigenous lands, 
many such areas are subject to pressure from 
farmers, miners, loggers, commercial fishermen 
and hunters, resulting in social conflicts that 
undermine the right to exclusive use of natural 
resources that Brazilian law guarantees to 
indigenous peoples. In areas such as in the Xingu 
Indigenous Park, in northeastern Mato Grosso, 

environmental degradation in adjacent areas – 
that is, in areas of riparian deforestation along 
the tributaries of the Xingu River that suffer 
from water pollution through indiscriminate 
use of agrochemicals in industrial-scale soybean 
farms, disruption of hydrological regimes and 
of fish migration due to hydroelectric projects – 
has brought negative impacts upon indigenous 
communities (Y Ikatu Xingu 2016). Despite all 
these pressures, the boundaries of indigenous lands, 
in most cases, have been maintained (Nepstad et 
al. 2007). This has been largely due to the efforts 
of indigenous peoples themselves to monitor their 
areas and apply for legal support to protect them, 
with the assistance of indigenous organizations. 
Another current threat refers to attempts in the 
Brazilian congress to facilitate the exploitation 
of mineral resources, the implementation of 
hydroelectric projects and transport corridors, and 
the development of military operations within 
indigenous lands. Since the ability of indigenous 
peoples to protect themselves against these threats 
is weak, alliances are essential.

Brazil is a signatory to ILO Convention No. 
169 (adopted in June 1989 and in force since 
September 1989, in accordance with Decree 
5.051/2004), and the United Nations Declaration 
on the Rights of Indigenous Peoples, adopted in 
September 2007. Based on these norms, and on 
the constitutional rights of and the historical role 
played by indigenous peoples in guaranteeing 
the conservation of their territories, civil society 
organizations argue that carbon rights and 
benefits arising from the commercialization of 
environmental services should also be provided 
to the Indians (Telles do Valle and Yamada 2010; 
Moutinho et al. 2011). Those who advocate the 
implementation of REDD+ projects on indigenous 
lands, claim that as long as they are planned and 
desired by the indigenous community, the avoided 
deforestation activity meets the legal objectives, 
that is, it helps to protect the forest resources 
necessary to maintain the indigenous way of life 
(Telles do Valle and Yamada 2010).

The lack of national and international definitions 
of the REDD+ mechanism has been accompanied 
by the proliferation of forest carbon projects in 
indigenous territories in the Amazon. To date 
in Brazil, according to FUNAI, more than 30 
indigenous groups have already been approached 
by companies aiming to develop REDD+ 
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initiatives and carbon trading, although not all 
have actually formalized contracts (ISA 2012b). 
Some initiatives, such as the Suruí Forest Carbon 
Project, have been seen as positive, on the grounds 
of promoting the development of governance 
and autonomy of indigenous peoples. But other 
agreements, considered illegal in Brazil, have been 
identified as potentially harmful to indigenous 
physical and cultural reproduction, in accordance 
with their uses, customs and traditions, as they 
restrict full ownership and exclusive territorial 
usage by the indigenous communities involved 
(Nery et al. 2013).

In 2011, the Brazilian Attorney General (AGU) 
issued an opinion (AGU-AFC-1/2011) stating that 
the absence of specific legislation at the national 
and international levels to regulate the carbon 
market, does not preclude the conclusion of 
agreements between indigenous communities and 
third parties involving payment for environmental 
services, including those arising from REDD+. 
For the AGU, the economic benefits of these 
projects are the property of indigenous groups. 
Indigenous peoples, as holders of the benefits 
from the environmental services provided by their 
land, can participate in contracts, represented 
by their chiefs or council leaders, according to 
their social organization and customs, respecting 
the particularities of each ethnic group involved. 
The contracting parties, both indigenous and 
non-indigenous, should be aware of the need 
to assure legitimacy in the representation of the 
community, in order to guarantee the future 
validity of contracts. Associations or other 
forms of representation that do not effectively 
represent the will of the group, run the risk of 
signing contracts that are absolutely invalid. The 
opinion recorded by the AGU, in synergy with 
the principle of planned self-determination in 
ILO Convention 169, states that payments for 
environmental services must be defined in good 
faith and can be made in kind, through program 
funding for qualifying indigenous groups, or 
by implementation of ethnic development 
activities, leaving the indigenous communities 
to define – in accordance with their aspirations, 
social organization and customs – the allocation 
of resources they may receive, adopting as one 
essential requirement, that of fair distribution. 
This condition is regarded as an essential clause 
to be observed not only by Indians but also by 
third-party contractors. In addition, there is an 

understanding in the sense provided by the 1988 
Brazilian Federal Constitution (CF), in its Article 
232, of the full capacity of indigenous groups to 
defend their interests and rights. For this reason, 
indigenous peoples and communities can freely 
establish environmental services contracts with 
third parties, regardless of the approval of the 
government, it not being necessary that the Union 
or FUNAI be part of the contract as interveners. 
If the people or indigenous community have an 
interest and request the Union, through FUNAI, 
the government may participate by providing 
technical and legal assistance. On the other hand, 
the AGU claims that illegal acts, whether from 
an indemnification standpoint, or from the point 
of view of civil, criminal and administrative 
responsibility, should be borne primarily by those 
who practice them, not by the Union and its 
subordinate agencies. No additional obligation is 
due besides the payment of environmental services 
in indigenous lands, especially in cases where 
indigenous groups have not participated in such 
formulations and covenants. 

In March 2012, FUNAI released the document 
“Indigenous Peoples and REDD+ in Brazil: 
General Considerations and Recommendations.” 
One of the most controversial points addressed 
by this document refers to the ownership by 
indigenous peoples over carbon credits generated 
by REDD+ projects in their territories. For 
FUNAI (2012), Article 231 of the Constitution 
recognizes the permanent occupation and exclusive 
usufruct by indigenous peoples over their lands 
and natural resources, being regarded as null and 
unconstitutional any initiatives that compromise 
these rights over their resources and their physical 
and cultural maintenance. In this sense, the 
document explicitly recognizes the ownership 
of indigenous peoples of the benefits generated 
by activities conducted legally on indigenous 
lands, including the generation of carbon credits 
from REDD+ projects. Thus, according to 
the organization, there is no restriction on the 
celebration of agreements to assign rights over 
carbon credits generated from REDD+ projects 
on indigenous lands. On the other hand, for 
FUNAI (2012), REDD+ projects can only be 
properly undertaken on indigenous lands that 
have been formally declared and that are under full 
occupation by indigenous peoples. Furthermore, 
the document requires the prior existence of a 
territorial management plan and the allocation of 
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the benefits generated by such projects, developed 
with community participation, signifying 
forms of benefit sharing, implementation costs 
(whether governmental or indigenous), the model 
for management of resources, mechanisms of 
social control and conflict resolution regarding 
the implementation of this feature and at all 
project stages.

Another very important feature addressed in the 
document issued by FUNAI (2012) concerns the 
collective sharing of benefits generated by REDD+ 
projects on indigenous lands. For the agency, the 
benefits of REDD+, including carbon credits, 
should be considered community property and 
generate resources that are invested in activities 
of collective interest such as: education, health, 
sustainable economic alternatives, food security, 
cultural development, territorial protection, 
transport infrastructure, communication, 
energy efficiency and cultural and institutional 
strengthening; and should not replace the 
responsibilities inherent to the government related 
to these matters. The document goes further, to 
provide that benefits arising from REDD+ projects 
should include all indigenous lands in the country, 
including those without forest cover. In any case, 
the document, considering the responsibility of 
FUNAI for the protection and supervision of 
indigenous lands, proposes that part of the benefits 
from REDD+ projects, from the establishment 
of a preliminary maximum ceiling, be directed to 
activities for strengthening the Indians’ surveillance 
over TIs. Such activities should be defined by a 
plan of allocation of such resources presented by 
FUNAI, with the concurrence of the communities, 
and while they may be used for the strengthening 
of actions already taken by the government, should 
not replace programs and government funds 
budgeted for TIs.

In the process of constructing the National 
REDD+ Strategy, agreements between FUNAI 
and MMA have been assumed (2012) for the 
preparation of the indigenous component in order 
to meet expectations of indigenous peoples who 
had been discussing and working with REDD+ 
initiatives, to meet the objectives of the National 
Plan for Climate Change and to guide the design 
and implementation of specific initiatives for 
REDD+ in TIs. Among other aspects, such 
assumptions determined that REDD+ initiatives 
be conducted preferably by the providers of 

environmental services, namely the indigenous 
peoples themselves, with support and recognition 
by the state in order to strengthen the principle 
of planned self-determination established by ILO 
Convention 169.

In addition to the recommendations and 
assumptions of FUNAI and MMA and the 
opinion issued by the AGU on the inclusion of 
REDD+ mechanisms on indigenous lands, the 
Coordinator of the Indigenous Organizations of 
the Amazon Basin (COICA), which groups more 
than 400 leaders of indigenous peoples from the 
nine countries of the Amazon, has been building 
a proposal termed an ‘indigenous Amazonian 
REDD+’ since 2009, but more recently named 
“Indigenous Territories for a Full Life” (COICA 
2012). The process to build this proposal occurred 
gradually, starting from information and debate 
about the conventional mechanism of REDD+ 
and its possible impacts on the rights of indigenous 
peoples, as well as the identification of measures 
needed to adapt it within the Amazonian 
indigenous context.

Unlike the position proposed by FUNAI and 
AGU, the proposed “Indigenous Territories for 
a Full Life” provides for the creation of a public 
financing mechanism for benefit sharing that is 
regulated, equitable, transparent, controlled by 
civil society and not dependent on carbon markets, 
so as to ensure public regulation over REDD+ 
operations. The COICA proposal, presented and 
discussed since 2009 at side events and meetings 
of several Conferences of the Parties (COPs) to 
the UNFCCC, is aligned with the understandings 
of FUNAI and MMA as regards the definition 
of long-term territorial planning – called Plans 
for Life – to guide the Indigenous REDD+ 
mechanism. The approach advocated by COICA 
further provides that the starting point for any 
development strategy in indigenous territories is to 
guarantee territorial security – which also involves 
the resolution of land tenure issues – and the right 
to self-determination.

Organizations such as COIAB and the 
Articulation of Indigenous Peoples of Brazil 
(APIB) that participated in the activities of the 
indigenous peoples’ pavilion at COP20, with a 
representative delegation, reject what they call 
‘false solutions,’ involving the operation of carbon 
markets associated with mitigation technologies 
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and investments in mitigation, even without 
supporting legislation. APIB also disagrees with 
approaches to REDD+ mechanisms that do not 
necessarily add value to the abundant natural 
resources, forestry and biodiversity found within 
indigenous territories. For this organization, 
countries of the Global South, especially in Latin 
America, need to seize the challenges and crises 
(social, environmental and economic) arising 
from current development models. In this view 
they should instead pursue an alternative model, 
implementing changes overall in the dominant 
agricultural model – focused on agribusiness, large-
scale monocultures, etc. – which has resulted in 
the invasion of indigenous territories, traditional 
communities, conservation areas and settlements 
and in high rates of deforestation, exploitation 
of natural resources, and resulting soil and water 
contamination. Another action identified by the 
organization is that of diversification of the energy 
matrix to prioritize renewable and clean energy 
sources, instead of those based on the burning of 
fossil fuels. 

The spread of REDD+ projects on indigenous 
lands has attracted the attention of indigenous 
organizations and specialists in indigenous 
peoples, the Public Ministry and the Brazilian 
government for possible risks and benefits to the 
indigenous population and territories involved 
in the implementation of these initiatives. 
Indigenous peoples, despite the figures indicated 
by FUNAI, still act cautiously on matters regarding 
REDD+. Indigenous leaders and associations have 
been involved with other actors in civil society 
to develop a set of social and environmental 
principles and criteria on the development and 
implementation of REDD+ initiatives (Bonfante 
et al. 2010). These principles are: (i) recognition 
and respect of the rights of occupation and use 
of land, territories and natural resources; and (ii) 
fair, transparent and equitable sharing of benefits 
among those who have the right to use the land 
and its natural resources and those who promote 
the implementation of REDD+ activities.

As mentioned earlier, approximately 43% of the 
Brazilian Amazon is currently included within 
numerous areas protected both for conservation 
and for sustainable use, including indigenous 
reserves (Brito and Barreto 2011).  In the 
management of these areas, more than 60% of 
protected areas involve the direct participation of 

the population who use these resources. A number 
of projects and programs both within and outside 
these protected areas have been developed to 
directly benefit local groups such as forest product 
gatherers, small farmers, fishing communities 
and indigenous groups, as well as various types 
of producers whose livelihood strategies depend 
on the nondestructive use of natural resources 
and at the same time, contribute to local 
economic development.

Despite the importance of the previously 
mentioned measures, indigenous peoples still 
suffer from the sluggishness of others in the 
recognition of their rights, and are the target 
of systematic attacks by the ruralist caucus in 
congress, which is dedicated to extinguishing those 
rights and to modifying or hindering the process of 
recognition of indigenous lands, seeking to enable 
non-indigenous groups to exploit these areas. 
Furthermore, despite the progress made at COP20, 
with the installation of an indigenous pavilion, 
indigenous peoples continue to experience 
difficulties in participating in official negotiations 
and other global discussions involving topics of 
interest, due to factors limiting access ranging from 
lack of financial resources to language difficulties 
(Barcellos 2015). According to an evaluation 
conducted by Reis et al. (2015), after COP20, few 
of the issues dealt with in the indigenous pavilion 
were reflected in the negotiations. In addition, it 
is not clear how the new global agreement will 
treat the interests and rights of indigenous peoples, 
especially those related to the management of their 
territories, as well as their active participation in 
the construction of strategies to mitigate and adapt 
to climate change.

3.3 Implications for REDD+

It is clear that the main difficulty in the 
implementation of REDD+ activities in the 
Brazilian Amazon, in the areas outside of forest 
margins, are derived from land tenure insecurity 
of many occupants (whether or not they possess 
legitimate claims to land). As deforestation often 
occurs in areas that do not have permanent 
titles, the effectiveness of policies – such as the 
restrictions on credit – to motivate landowners to 
protect the remaining forests, is very limited. The 
contract negotiations between REDD+ proponents 
cannot thrive without definitive rights to land 
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and forests, which is the situation of many small 
producers, but also of large-scale farmers and other 
land users (Börner et al. 2010).

Poor land tenure conditions also limit the 
effectiveness of the main implementation 
measures for REDD+ at a local level, such 
as law enforcement (where responsibility for 
illegal logging cannot be assigned to a particular 
individual), and payment for environmental 
services (when land owners cannot guarantee 
the supply of services due to insecurity regarding 
untitled land claims, or when the managers of 
a specific legitimate piece of land cannot be 
clearly identified).

The results of a recent study conducted by 
researchers from CIFOR (Duchelle et al. 2014) 
examined how REDD+ pilot initiatives in Brazil, 
in different contexts, are being designed and 
implemented as a package of activities similar to 
land tenure regularization – in direct collaboration 
with government agencies and national initiatives. 
The analysis shows that clear and safe land tenure 
rights, fundamental for implementing command-
and-control mechanisms and incentives, beyond 
simple prerequisites, are also a potential result of 
REDD+ initiatives. In a number of local initiatives 
analyzed, the Amazon Fund provided resources 
for implementation of CAR activities in the 
territories surrounding these initiatives, making it 

possible for small farmers to obtain titles through 
the Legal Land Program. Land regularization 
measures in REDD+ initiatives serve as a means 
to attract participation by local people, as land 
titles can bring tangible benefits to farmers who 
live and work in insecure contexts. According 
to the study’s conclusions, the funds dedicated 
to the preparation of REDD+ initiatives can be 
used to support government activities related to 
land tenure and agrarian reform, as seen in the 
Brazilian pilot REDD+ initiatives analyzed, and 
subsequently have positive implications for the 
conservation of natural resources and sustainable 
development. 

It is clear that the actors representing the 
indigenous and traditional peoples in the Amazon 
are aware of the importance of tenure security as a 
means to access benefits associated with REDD+. 
A series of hearings held in 2010, organized by 
the Committee for Development of Criteria on 
Social and Environmental Principles for REDD+, 
coordinated by the Amazon Working Group 
(GTA), and IPAM, and facilitated by Imaflora, 
focused on the definition of criteria for payment 
for environmental services, to be used as the basis 
to negotiate appropriate strategies for REDD+ 
projects. These criteria include distributive 
principles on the use of REDD+ resources, with 
respect to property scale, legitimacy of land claims, 
local participation and transparency. 



The following are some examples of the main 
national public policies that have driven 
deforestation and forest degradation in the 
Brazilian Amazon.

4.1 Large-scale infrastructure projects

The Growth Acceleration Program (PAC), 
launched in February 2007, involves an ambitious 
portfolio of large-scale infrastructure projects, 
many of them undertaken in the Legal Amazon. 
Overall, the PAC is marked by (i) a return to 
conventional paradigms of economic growth, and 
lobbying by powerful economic interest groups 
(such as conglomerates in the construction sector), 
(ii) patronage relations with regional political 
elites and ‘politicization’ of the procedures for 
environmental licensing, and (iii) the perpetuation 
of corrupt legal procedures, despite protective 
measures anchored in partial and incremental 
environmental impact studies. As a result, while 
more advanced planning processes (involving 
strategic analysis of cumulative environmental 
impacts), alternatives and economic efficiency 
(involving dialogue among multiple actors 
and conflict resolution), have nominally been 
encouraged by law and regulation, in practice they 
have been marginalized (AdT 2007; INESC 2007; 
Switkes 2008).

It is imperative to recall that the accelerated 
deforestation rates in the Amazon have always 
been associated with the presence of infrastructure 
projects (as described in Section 1). These 
projects respond to a political context in which 
development initiatives to increase the economic 
value of the region are considered a means to 
gain political capital, despite the long-term costs 
for regional and/or global society and nature. 
The advantages of alternative uses of land such as 
protected areas, and production practices based 

on biodiversity and ecofriendly, energy efficiency 
or renewable energy supply, are not clear to 
all stakeholders. An example is the Integrated 
Program for Development of the Northwest of 
Brazil (POLONOROESTE) financed by the 
World Bank (USD 411 million) to contribute 
to national integration, promote demographic 
occupation and increase production in areas of 
the Amazon, through large road construction 
and colonization projects. This program radically 
changed the social and environmental dynamics 
of the affected areas (Rondônia and Mato Grosso) 
in a period of less than 10 years. During the 
program’s implementation, these areas have 
had the highest levels of deforestation in the 
Brazilian Amazon’s history (Millikan 1992). These 
dynamics persist in projects such as the paving of 
the Cuiabá–Santarém and Porto Velho–Manaus 
highways, along with major hydroelectric projects 
in the Madeira and Xingu river basins, which are 
the projects of the PAC with the largest budgets.

According to the Ten Year Plan for Energy 
Expansion 2022 (MME/EPE 2013), between 
2015 and 2022, it is projected that 20 
hydroelectric power plants will be set up in 
northern Brazil. Among them, nine are already 
contracted or in implementation and the 
remaining correspond to indicative projects 
whose studies are nearing completion. The official 
planning describes that among the set of planned 
hydro plants, those that are in the Amazon have 
the greatest impacts, both environmentally 
and socioeconomically. The greatest impact 
on the environmental dimension is associated 
with significant loss of native vegetation. In the 
socioeconomic dimension, the projects stand out 
because they interfere with local infrastructure 
capacity due to the large population contingent 
attracted to these projects. Such works can further 
stimulate deforestation, especially considering the 
fact that the government has reduced protected 

4  The political economy of 
deforestation and forest 
degradation
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areas to facilitate their implementation (Barreto and 
Araújo 2012).

By default, with all their risks and challenges, such 
projects are being treated as being of national strategic 
interest and are being conducted as if they are exempt 
from environmental compliance. The Belo Monte 
dam is an emblematic case, as IBAMA was publicly 
pressed by the then Energy Minister to authorize the 
installation of the plant in June 2011, even though 
the dam did not fully meet the licensing conditions 
and despite repeated technical problems that 
disallowed the installation license from being granted 
(Figure 17). According to ISA (2015), the project has 
attracted more than R$15 million in fines imposed 
by IBAMA and 22 civil actions have been filed in 
court (ISA 2014). The environmental impact report 
of the project recommended the creation of about 
15,000 km2 of protected areas, but the suggestion 
was not adopted by the federal government. Rather, 
conservation units are subject to dispute for the 
project; indeed, various parts of protected areas were 
‘disaffected’ to make room for construction and dams 
(ISA, IPAM and Imazon 2014).15

15  The concept of ‘disaffection’ with regard to protected 
areas implies that such areas had been removed from the area 
previously defined as affected by its being gazetted by law as a 
protected area.

Other construction projects, also provided for in 
the PAC, such as roads and ports, attract those 
interested in the logistics facilities that they 
provide, including those necessary for the outflow 
of agricultural production. However, activities 
to prevent and mitigate the risk of deforestation 
associated with such ventures tend to be ineffective.

4.2 Persistence of rural credit 
programs that prioritize extensive 
livestock ranching

Between 1989 and 2007, a regional credit program 
for the north (FNO) provided for in the federal 
constitution invested USD 3.5 billion in cattle 
ranching in the Brazilian Amazon, with over 90% 
of the credit used to expand herds, instead of being 
directed to attempts to improve the technical 
indices of productivity and to thereby reduce 
pressures for deforestation (Smeraldi and May 
2009). The Brazilian Development Bank (BNDES) 
has been widely criticized for its role as the main 
source of capital for the expansion of large-scale 
beef processing plants in the Amazon, without 
adopting the necessary protective measures, such 
as avoiding the buying of cattle from deforested 
areas (Greenpeace 2009; Smeraldi and May 2009). 

Figure 17. Works on the site of Belo Monte, in November 2013.
Photo credit: Marcelo Salazar/ISA.
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The technology for these improvements already 
exists, especially through techniques developed 
by Embrapa and other research institutions, but 
various barriers limit their widespread adoption.

Other public banks, such as the Bank of Brazil 
and the Banco da Amazônia, have become recent 
targets of prosecution by the Public Ministry 
for having conceded financing to farms with 
environmental irregularities in the state of 
Pará (OESP 2011). Such investigations were 
subsequently extended to other states of the Legal 
Amazon, where there was a process of expansion 
of new slaughterhouses into forest areas. Although 
there was a response from the slaughterhouses 
and supermarkets to guarantee that meat supplies 
originate from properties registered in the 
CAR, this is only the tip of the iceberg of the 
complex livestock issue in the region and its close 
relationship with deforestation. 

A recent study examined the consequences of 
Resolution 3545/2008 of the National Monetary 
Council, which among other things demanded 
proof of legitimate claim to land and compliance 
with environmental legislation as prerequisites for 
access to rural credit for ranching and agricultural 
activities in the Amazon (Assunção et al. 2013a). 
The results showed that the resolution led to 
reduced availability of credit for the Amazon biome 
and, according to counterfactual simulations 
in the period of 2008–2011, approximately R$ 
2.9 billion (USD 1.4 billion in current dollars) 
would not have been borrowed due to restrictions 
imposed by the standard. Reductions focused 
especially on loans to cattle ranching activities. 
Moreover, the reduction brought about by the 
resolution would have primarily affected the 
different financing lines of Pronaf, due to the 
prior existence of less restrictive legal requirements 
imposed on small producers to access rural credit. 
According to the study, therefore, such restrictions 
have brought positive results in containing 
deforestation. The same simulations indicated that 
more than 2700 km2 of forest would have been 
cleared between 2009 and 2011 if the resolution 
had not been adopted. Although these results 
demonstrate success, other documents mention 
that the efficiency of the Monetary Council 
Resolution suffered from a lack of effective 
monitoring. According to a public audit by the 
Federal Audit Tribunal in 2009, the effectiveness 
of anti-deforestation programs is limited due to 

the reduction of funding for critical programs, 
contradictory credit policies and failure in the use 
of resources for forest restoration (TCU 2009). 

4.2.1 Land occupation and urbanization 
processes

In general, four urbanization models can be 
identified in the Brazilian Amazon: (i) spontaneous 
urbanization, in which state action favors the 
spontaneous private appropriation of land, 
with the formation of subregional centers – for 
example, the areas surrounding Marabá in Pará; (ii) 
urbanization caused by colonization planned by 
the state, such as the actions of INCRA along the 
Transamazon highway and in Mato Grosso (Figure 
18); (iii) enclave urbanization, that is, resulting 
from large projects such as mining companies, 
logging and construction of mega infrastructure 
projects; and (iv) the traditional pattern of 
occupation, along riverbanks, constituting the 
so-called dendritic pattern (Becker 2001a). The 
urban centers serve as homes and alternative 
labor markets for agricultural wage laborers and 
small farmers attracted by the presence of schools, 
employment opportunities and the expectation 
of accumulation, as well as serving as a temporary 
residence for migrants until they distribute 
themselves into a range of occupations. 

In the Legal Amazon, big cities such as Manaus 
and Belém continue to attract significant rural–
urban flows, but there is also migration by 
inhabitants of rural settlements who, after failure, 
seek opportunities in small and medium-sized 
cities (Figure 19). The 2010 census recorded a 
rate of 72% of urbanization in the Legal Amazon 
(compared with 84% in Brazil (IBGE 2010). 
Among the features of Amazon urbanization is 
its rapid pace of growth, spatial deconcentration, 
the widespread lack of urban facilities and the 
fact that former residents of rural areas have 
commercial and social links with their rural roots. 
These patterns are the result of land occupation 
processes and use of natural resources characteristic 
of ‘boom and bust’ cycles. Short-term income 
and employment rates grew, encouraged by the 
decimation of natural capital embedded in the trees 
with greater economic potential, whose illegal sale 
begins the process of degradation. In the long run, 
a pronounced reduction and an eventual collapse 
in economic and social indicators occurred in some 
areas associated with the depletion of forests and 
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other natural resources, and with concentration 
of land tenure and models of extensive use, 
especially cattle production (Celentano and 
Verissimo 2007). The social and environmental 
costs are high and apparent, since the Amazon 
is still the Brazilian region with the lowest per 
capita income and the highest prevalence of 
food insecurity in the country (PNAD 2004). In 
addition, conflicts and rural violence associated 
with land ownership and use prevail in many 
parts of the Amazon and have caused a number 
of murders of rural workers’ leaders, especially 
in areas where there are attempts to curb 
deforestation. 

One of the most controversial initiatives was 
the adoption, in February 2009, of Federal 
Law 11.952/2009, which provided for the 
settlement of land claims of small and medium 
squatters who had occupied public land in good 
faith in the Amazon, with benefits that include 
compliance with environmental and forest 
legislation. Critics argue that such legal loopholes 
have favored land speculators, contributed to the 

increase of deforestation, increased social conflicts 
and encouraged the concentration of land tenure 
in the region (Brito and Barreto 2011).

4.3 Development policies

The forests of the Brazilian Amazon historically 
were subjected to production models that 
predominantly focused on activities causing 
biodiversity degradation, that did not meet the 
majority of the local population’s needs and 
that are economically unstable (Fearnside 1993; 
Becker 2001b; Ab’Sáber 2004; Barreto et al. 
2008; Murrieta et al. 2006). The main models 
implemented in this regard were based on selective 
cycles of vegetal exploitation, especially rubber and 
wood (Pinedo-Vasquez et al. 2001), installation 
of low-income agricultural activities (Becker 
1990; Arima et al. 2005) and more recently, 
soybean cultivation (Fearnside 2001). Despite 
some measure of progress, such development 
policies still represent top-down decision making, 
revealing institutional fragmentation and the 

Figure 18. Images of daily lives in a settlement in the municipality of Cotriguaçu, northwest Mato 
Grosso, Brazil. 
Photos: Icaro Cooke.
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prevalence of dichotomous perspectives on 
the relationship between development and 
the environment, particularly in the energy, 
transport and agribusiness sectors. Generally, the 
view of the Amazon as an endless open access 
resource predominates among decision makers 
(Hall 2008).

4.4 Commodity markets (consumer 
products)

As described in Section 1, deforestation 
fluctuations in the Brazilian Amazon show 
a growing link with global markets for ore, 
beef, wood, leather, soybeans, biofuels and 
other commodities. Many of these products 
are consumed largely at the national level, but 
international demand also plays a key role in the 
market. Currently, although Brazil is the largest 
producer and exporter of beef in the world, its 
domestic consumption is still on the order of 80% 
of all meat produced in the country (Smeraldi 
and May 2009). This makes it difficult to improve 
production practices through import pressures. 
In addition, the demand for beef is derived 
principally from China, Russia, and Egypt, among 
other emerging economies; these regions are more 
concerned with buying meat at a lower cost than 

to ensure that the product originates from forest-
friendly farms.

Brazil is the largest producer and exporter of 
leather, most of which is used in the production of 
shoes, furniture, cars and clothing. Since, like most 
of the export trade, leather is processed by a second 
party, it is difficult to trace its origin. For example, 
garments, accessories and leather shoes produced in 
China bear the label “Made in China,” instead of 
identifying the precedence of the hide from which 
the leather was processed (Campbell et al. 2010).

According to Imazon (2010), 79% of the wood 
produced in 2009 originating in the Legal Amazon 
was consumed in the domestic market, mainly 
in São Paulo and in the northeast of the country. 
Considering the trends of recent years, these data 
indicate a temporary decline in the export of wood, 
coupled with the effects of the global economic 
crisis (Marquesini and Montalto 2008).

Domestic and international markets for biofuels 
also contribute indirectly to changes in land 
use. As mentioned earlier, the rapid expansion 
of corn production for ethanol in the USA may 
have indirectly encouraged deforestation due to 
a compensatory increase in soybean production 
in old pasture areas in the Cerrado (Searchinger 

Figure 19. Empty houses on rural settlement properties.
Photos: Maytê Rizek
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et al. 2008). More direct pressures may be felt 
when proposals for development of biodiesel 
from palm oil production in the Amazon begin 
to bear fruit. In the state of Pará, for example, 
Agropalma attracted capital for a significant 
expansion in palm plantations for this purpose, 
but the costs forced it to abandon its biofuel 
operation for a period and it only resumed 
expansion plans in 2015. As oil palm in most 
cases occupies previously degraded land, this 
production is a small threat to deforestation 
in the region (Lapola et al. 2010). Currently, 
Petrobras along with GALP Company also 
invest in palm oil expansion as a source of 
biodiesel for export, investing funds loaned by 
SUDAM in a project in Pará with this purpose 
(Portal Brasil 2014).

4.5 Divergence between ministries

Marina Silva’s mandate in MMA is an 
emblematic case. Her administration (2003–
2008) defended issues such as control of 
deforestation and the need for more rigorous 
licensing of high-impact projects such as the 
construction of the hydroelectric facilities of 
Santo Antônio and Jirau on the Madeira River. 
In consequence, MMA suffered severe pressure 
from other sectors of the government, especially 
by opposition ruralist groups linked to MAPA 
and from then chief of staff, Dilma Rousseff. 
This meant that Marina was forced to resign 
from office, taking with her MMA’s executive 
secretary, João Paulo Capobianco, and the 
president of IBAMA, Bazileu Margarido. In a 
letter to then President Lula, Marina Silva said 
her resignation stemmed from the difficulty of 
maintaining the federal environmental agenda, 
especially due to the increasing resistance this 
agenda met from other important sectors of 
government and society (Thuswohl 2008).

Another more recent example also comes from 
MAPA, which provides that in the current 
decade, livestock production is expected to 
increase by 52%, accompanied by an increase 
in beef exports by 93%. At the same time, the 
Ministry of the Environment states that about 
half of the 40% reduction in carbon emissions, 
proposed by Brazil and expected to eventuate 
by 2020, will come from reduced deforestation. 

One of the great challenges of Brazil will be to 
reconcile this increased livestock production with 
its target for reduction in deforestation (Campbell 
et al. 2010).

4.6 Law enforcement

One of the main factors contributing to 
deforestation and illegal logging in the Brazilian 
Amazon is the lack of coherent policies and 
institutional presence for the implementation 
of forest and environmental legislation. Over 
the years, the vast majority of fines for illegal 
deforestation, when issued, were never paid due 
to legal loopholes, even in the face of increases in 
values of fines (Brito et al. 2005). A number of 
institutional factors limit the effectiveness of law 
enforcement (see Section 2.1.2).

In addition, there are other political and economic 
reasons for a less than rigid application of the law. 
Many large-scale landowners are associated with 
state governments in the Amazon, and positions 
taken by rural representatives in Congress are 
intrinsically linked to economic interests, as 
demonstrated by recent changes to the Forest 
Code. This also occurs because the Brazilian 
representational system allows corporate donations 
to political campaigns and, therefore, elected 
representatives already owe a ‘debt’ to their donors. 

In addition to illegal practices in situations 
where deforestation cannot be allowed, these 
trends reflect the difficulties in implementing the 
Brazilian forest legislation (see Box 1), associated 
with obstacles in licensing, lack of enforcement 
and a historical lack of incentives for valuation 
of forests, environmental services and sustainable 
management (Brito et al. 2005; ICV 2008).

4.7 Governance and dominance of the 
elite

A constant problem in the Amazon is the 
dominance of a political and economic elite 
associated with land speculation, illegal logging, 
cattle ranching, tax evasion, drug trafficking and 
patron–client relations in election campaigns – 
especially in public institutions that regulate the 
use of and access to forest resources.
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Box 1. Changes in Brazilian environmental legislation

One of the most important points in the evolution of Brazilian environmental legislation was the alteration 
in the Forest Code, promoted by conservative politicians in the Brazilian National Congress. The government 
failed to adopt a clear position on the subject and ended up putting the Ministry of Environment in an 
unresolvable impasse with the Ministry of Agriculture and the agribusiness lobby. The result was the 
adoption of the new Forest Law 12.651 (Brazil 2012), in May 2012, bringing significant changes to the agri-
environmental scenario of Brazil (see Box 2). With the exception of aspects relating to no liability (amnesty) 
for illegal deforestation that had occurred up to July 2008, which came into full effect from the first day of 
its publication, the full implementation of the new Forest Law has yet to launch (Telles do Valle 2010, 2014). 
Since the end of 2013, the government has announced that CAR “is about to happen.” More recently, Federal 
Decree 8.235/2014 and Normative Instruction of MMA no. 002/2014 regulated and detailed procedures 
for the Environmental Adjustment Program (PRA), the program More Environment Brazil and the Rural 
Environmental Registry (CAR). From now on, all farmers will have a period of one year (renewable for an 
additional year) to effect the inclusion of their properties in the CAR. In September 2015, the Commission of 
Agriculture and Agrarian Reform of the Senate approved proposed law 287/2015, which proposes to extend 
to 2018 the deadline for registration of rural properties in the CAR. On the assessment of the author of the 
project – Senator Romero Juca (Party of the Democratic Movement of Brazil, PMDB Roraima) – the nine 
months remaining until the deadline previously set will be insufficient for the registration of all 5.2 million 
farms in the country, and indeed, the deadline has now been extended for an additional 18 months, although 
a surprisingly large number of properties have been registered in the CAR, particularly in the Amazon region.

Another significant legislative change occurred with the publication of Complementary Law no. 140 (Brazil 
2011), enacted in December 2011, which set standards in terms of Sections III, VI and VII of the preamble and 
Article 23 of the Federal Constitution, for cooperation among the Union, the states, the federal district and 
the municipalities in administrative proceedings arising from the exercise of common responsibility for the 
protection of outstanding natural landscapes, environmental protection, combating pollution in any of its 
forms and the preservation of forests, fauna and flora, changing also the National Policy for the Environment 
(Law no. 6938/81). That rule removed from IBAMA the jurisdiction to make legal assessments in areas licensed 
by states or municipalities. Thus, the agency, regarded as that best equipped to control infractions, is unable 
to do so in certain cases, while state and local governments, being more subject to local pressures, have 
greater difficulties as regards increasing surveillance because of fewer resources for investment in this area 
(Barreto and Araújo 2012).

According to Barreto and Araújo (2012), by July 2010, nearly 50,000 km2 of forest had already lost legal 
protection by decision of the legislative and executive branches (state and federal), due to pressures by 
politicians and business leaders. This occurred because of judicial and legal changes aimed at reducing the 
size, degree of protection or to wholly terminate protected areas. The government of Rondônia disaffected 11 
conservation areas, removing protection on over 10,825 km2 of forest. The federal government also reduced 
a conservation unit in Rondônia, disaffecting an area of 1826 km2, at the request of the state government, 
in exchange for the disaffection of state-protected areas that would be flooded by the construction of 
hydroelectric dams on the Madeira River.

In this scenario of delays in the implementation of and the impasse involving the relaxation of environmental 
legislation, there has been a change in the downward trend of deforestation in the Amazon region. Between 
2010 and 2011, the difference in the policies and measures adopted in the states of the Amazon region 
impacted deforestation rates heterogeneously. That is, reduced deforestation in the three states with the 
highest rates in the Amazon and deforestation during the period fell 24% in Pará, for example, while it 
rose 100% in Rondônia and 29% in Mato Grosso (Barreto and Araújo 2012). These data indicate a possible 
displacement of deforestation from states that are under greater pressure from environmentalists and 
government control, such as Pará, to others where there is not as much pressure and state presence, such as 
Rondônia.

It is important to note the growing influence of the Parliamentary Front in Defense of the Populations 
Affected by Protected Areas (both Conservation Units and Indigenous Lands), led by ruralist congressmen 

continue to next page
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known for their anti-Indian and anti-conservationist positions. As it was purportedly created to review the 
land tenure processes involving UCs and TIs, the Parliamentary Front ignores the process of reversion of these 
protected areas already underway. As if the reductions, extinction and recategorization of protected areas 
were not enough, the indigenous land demarcation process is also paralyzed. The effects of this scenario 
include increased conflict, such as the pressure of interlopers and competition for natural resources in the 
vicinity of the indigenous area of Cachoeira Seca in Pará, due to population increase associated with the 
installation of the Belo Monte dam (Schreiber 2015).

Box 2. The new Brazilian Forest Law

The new Forestry Law no. 12.651 entered into force in May 2012, bringing significant changes in the national 
context in fully revoking the Brazilian Forest Code (Law no. 4771/65). The law defines how interventions may 
occur in the forest and native vegetation areas of private properties, and identifies how they may influence 
management, exploitation and removals. The law also defines ways of identifying areas that are in violation 
of the existing rules and mechanisms and instruments for properties to enter into environmental compliance 
(restoration, compensation and others). For environmentalists, the new text represented a major setback in 
Brazilian environmental policies.

The changes introduced by the new legislation focused on the definitions previously used for areas of 
permanent preservation (APPs) and legal reserves. The legislation also provided for the reduction of marginal 
strips along watercourses and made it easier to eliminate vegetation in APPs. Previously, deforestation in APPs 
was authorized only in exceptional cases (public utility or social interest) when proven that no other place 
existed to perform the activity and then through environmental compensation. With the new legislation, the 
concepts of public utility and social interest were amplified, with the inclusion of landfills, stadiums and gyms 
and streets within condominium complexes, as well as it no longer being necessary, as a rule, to demonstrate 
the lack of locational or technical alternative for the activity to be implemented (Art. 8).

One of the few positive aspects brought by the new forest legislation was the mandatory implementation of 
the Rural Environmental Registry (CAR) in the country. It is noteworthy that the concept of CAR (containing 
licensing of the appropriate use of the land according to the law) was not created by the federal standard, 
already having been present in initiatives in the states of Mato Grosso (through its program for Environmental 
Licensing of Rural Properties entitled SIMLAM) and Pará. The main objective of the instrument is the 
environmental assessment of rural properties, mainly evaluating compliance with the forest legislation. From 
the CAR, it is possible to identify environmental liabilities and require landowners to restore or compensate 
for degraded areas, according to conditions set out in terms of commitment. Although there are concerns 
about the quality of the information inserted in existing CAR systems, in essence, the instrument can be 
extremely important for guiding public policies, including those related to economic incentives for forest 
restoration, as well as for its potential to detect and punish illegal deforestation through satellite imagery and 
electronic registration of properties.

MMA and MAPA differed as to aspects of the CAR. MAPA demanded that the CAR system accept the 
registration of individual titles, as if they were distinct properties, rather than the property as a whole, as 
foreseen in the MMA draft regulation and, indeed, as stated in the law itself (in its art. 29, § 1, which begins: 
“the registration of rural property in the CAR should be made …”). According to the definition of INCRA, 
responsible for the National Rural Registration System (SNCR) “rural property is an area formed of one or more 
registries of continuous land, of the same landholder (whether he be owner or occupant).” (INCRA 2010). 
Apparently, the model proposed by MAPA had as its main objective to expand the amnesty for medium 
and large owners theoretically granted to ‘small producers’ – property owners on areas of up to four fiscal 
modules, whether or not they were family farmers – so that they would have much lower environmental 
obligations than the others.

Box 1. Continue

continue to next page
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According to the new Forest Law, in rural properties that were held on 22 July 2008, an area of up to four fiscal 
modules and having remnant native vegetation of a lower percentage than that required by the standard 
(Article 12), the legal reserve should be made up of the area occupied by the existing native vegetation, 
prohibiting new conversions to alternative land use. The other facility brought to ‘small producers’ refers to 
the limits of the APPs present in their properties. By law, the riparian forest strips along rivers that cross their 
properties could be either 5 or 8 m wide, depending on the property size. For medium and large owners, the 
obligation to restore the legal reserve remains, although reduced by the area of APP on the same property, 
and riparian forests must be at least 20 or 30 m wide, depending on the property size. Thus, the adoption 
of CAR in the format championed by MAPA and also by the caucus of the National Congress and by the 
National Agriculture and Livestock Confederation (CNA) would allow that one property, although belonging 
to the same owner, be presented as being made up of several different smaller properties, bringing negative 
consequences, such as ‘fabricated’ entries, fewer protected rivers and more environmental imbalance (Telles 
do Valle 2010, 2014).

On 5 May 2014, Federal Decree 8235 (Brazil 2014) defined additional general rules for environmental 
regularization programs of states and the federal district and established the program More Environment 
Brazil, in addition to MMA Normative Instruction 2, providing for the procedures for integration, 
implementation and compliance with the Rural Environmental Registry System (SICAR) and defining the 
general procedures for the CAR (MMA 2014). From this date forward, all landowners now have a period of 
1 year (renewable for another year) to effect the registration of their properties. Once enrolled in the CAR, 
the owners or occupants of rural properties with environmental liabilities relating to APPs, legal reserves 
and restricted use should proceed with environmental compliance through adherence to environmental 
adjustment programs. These programs, implemented by the states and the federal district, must meet the 
following requirements: (i) acceptance of formal terms of commitment with effective extrajudicial execution, 
providing for the obligations of the owner or rural occupant; (ii) the existence of control mechanisms and 
monitoring of reforestation, regeneration or compensation and integration of such information in the SICAR; 
and (iii) the existence of mechanisms for monitoring the suspension and termination of punishment for 
offenses covered by the forest legislation.

The normative statement also resolved the deadlock between MMA and MAPA by providing that a property 
that includes more than one owner or occupant, whether person or entity, should only result in a single entry 
in the CAR, with indication or identification of all owners or occupants. In addition, the owners or occupants 
of rural properties that have more than one continuous area of ownership or occupation should make a 
single application for these properties. At this point it is clear that the power struggle waged between the 
two ministries was won by the MMA, but certainly this victory does not compensate for the losses brought 
about by the new Forest Law. The revision of the Forest Code, as will be further discussed in the following 
paragraphs, brought a great loss in areas to be restored.

Despite the positive expectations regarding CAR, there are concerns as to its nationwide application. 
According to Camargo (2014), the system being developed by the MMA has weaknesses that may have 
consequences for the registry’s effectiveness. To facilitate the process, the system allows farmers to draw 
their own plot with the delimitation of the perimeter and their conservation areas on the satellite image. The 
removal of the requirement for a technician to perform the registration may have implications for the veracity 
of the data reported, especially due to the complexity that exists in the preparation of georeferenced plans. 
This task requires not only technical precision for delimiting areas and identifying slopes, but also satisfactory 
knowledge of the environmental legislation. The implementation of an innocuous registration system can 
directly impact on government actions to control deforestation and the implementation of REDD+ initiatives 
in the country (Camargo 2013).

A study by IPAM in collaboration with researchers at the Federal University of Minas Gerais examined whether 
the implementation of CAR-like licensing systems affected deforestation dynamics in Mato Grosso and Pará 
between 2008 and 2012. On the one hand, both states were successful, both in terms of adherence to the 
program, and in reducing deforestation in small and medium-sized properties. On the other hand, however, 
there is no evidence of a clear effect of CAR on large estates (Azevedo et al. 2014). In addition, the study noted 
a loss of positive effects of CAR in the later years of the reporting period, raising questions about the limited 
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success and ephemeral nature of the instrument. Based on the results verified, the study suggests attention 
be paid to the identified contradictions and makes some key recommendations for the implementation of 
CAR, not only in the Amazon, but also at the national level, such as: (i) restructuring and strengthening the 
benefits of CAR in public management; (ii) universalization of monitoring and accountability for deforestation; 
(iii) linking deforestation in the CAR to sustainable value chains, so that a registry with zero illegal 
deforestation would serve as a criterion for soybean and meat purchasing policies by industries and retail 
enterprises; and (iv) ensuring that the granting of private and public funding be conditional on the absence of 
illegal deforestation on the property and be compliant with forest legislation.

Even in this context of uncertainties and the presence of political and power disputes, CAR is seen as an 
important tool for implementation of the REDD+ mechanism. The registry aims at creating a database to 
control, monitor, and effect environmental and economic planning of rural properties, as well as to control 
deforestation and reduce emissions of greenhouse gases. CAR, if implemented properly, can allow for other 
instruments aimed at maintaining and restoring vegetation cover to be implemented, so becoming an 
important tool for the environmental management of farms. Among the various restrictions and possible 
incentives to producers conditioned on the CAR, the new Forest Law provides: (i) the issuance of permits 
for use of natural resources or alternative land use, (ii) the suspension of fines imposed by public organs 
by conformance with the PRA, (iii) the granting of agricultural credit from 2017 and (iv) the issuance of 
environmental reserve quotas (CRAs) when appropriate.

The CRAs do not represent an innovation brought about by the new legislation, since they were foreseen in 
the previous Forest Code of 2001 (art. 44-B of Federal Law 4771/65). At the time, quotas, then known as forest 
reserve quotas, were intended to enable an owner who did not have native vegetation in sufficient quantity 
to form the legal reserve area within their property, to compensate – for the purpose of regularization –the 
deficit area with another property that had an excess of native vegetation. Despite bringing financial and 
environmental benefits, especially owing to the fact that this option would be a form of compensation to 
those who voluntarily retained forested area beyond the legal minimum, compensation for legal reserves 
by marketable quotas was rarely practiced during the period in which the former Forest Code was in force, 
especially since it was never properly regulated. The new forest legislation, promising to provide economic 
instruments that would facilitate compliance, also provides for CRA as one of the measures for compensation 
of legal reserves (art. 66, § 5o).

Under the aegis of Federal Law no. 12.651/12 (art. 44) CRA can be created in areas of: forest easements, 
private natural patrimony reserves (RPPNs), legal reserves instituted voluntarily on vegetation that exceeds 
the legal percentages and public protected areas that have as yet not been expropriated. CRAs can be 
created in areas with existing forest or in which vegetation restoration is in progress (unless the regeneration 
or recovery of the area is unlikely or unfeasible). Therefore, farmers with an area of legal reserve less than 
that required may comply with environmental regulations without giving up productive areas. The areas 
that are to be offered for compensation must be equivalent in size to the area of the legal reserve to be 
compensated, located in the same biome of the legal reserve area to be compensated, and when in a 
different state than that which generated the obligation, be located in areas identified as priorities by the 
Union or by the states. The definition of priority areas seeks to favor the recovery of excessively deforested 
watersheds, creating ecological corridors, conservation of large protected areas and recovery of species and 
threatened ecosystems.

According to the repealed Forest Code, the issuance of forest quotas depended on a field survey carried out 
by each state’s environmental agency to prove the existence of the voluntarily protected native vegetation. 
Currently, with the existence of CAR at the national level, it is possible to monitor remotely the existence of 
native vegetation through satellite imagery. Thus, if the CAR is a publicly accessible registry, certification can 
be carried out remotely by any interested party by checking that an area remains preserved. With the effective 
implementation of the CAR, the issuance of CRAs may have lower costs and higher credibility (Telles do 
Valle 2013).
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iBVRio (BVRio Institute), a nonprofit organization that acts as a nationwide environmental value broker, 
created a futures market for CRA contracts for delivery at a future point in time – the CRAF market. The 
contracts established under this market define the general terms and conditions of the transaction between 
those who have a surplus of legal reserve (sellers) and those who want to buy CRAs to meet the requirements 
of the forest legislation (iBVRIO 2016). Recently, iBVRio (2015) has also made available on its website an 
application for phones and tablets, developed by Imaflora and the Institute of Forestry Studies and Research 
(IPEF), directed toward farmers who want to check on the status of their property in respect to the Forest Law. 
It is believed that the application can also stimulate the CRA market, allowing farmers to verify if they will be 
able to sell or need to purchase quotas for environmental regularization.

However, there is an apprehension shown in different studies (ICV 2013; Soares-Filho 2013; Telles do Valle 
2014; May et al. 2015) because of the imbalance of the CRA market caused by the amnesties granted by the 
new forest legislation, which resulted in the reduction of approximately 58% of national forest liabilities, 
particularly those existing in areas of legal reserve. This estimate is seen as conservative, since it does not 
take into account the amnesty granted to part of the APPs (slopes and hilltops). The study by Centre of 
Life Institute (ICV) for Mato Grosso shows that even without considering the potential supply of CRAs in 
indigenous lands (15 million ha) and conservation units (approximately 1.5 million ha), the potential CRA 
supply seems to be far greater than its potential demand (Micol et al. 2013). This imbalance between supply 
and demand is higher in the Cerrado area: 9.6 million ha of potential supply from 1.7 million ha of potential 
demand (ICV 2013; Telles do Valle 2014). Further, it was considered that the new Forest Law, by excessively 
decreasing liabilities and increasing forest assets, virtually crippled CRA as an economic instrument for the 
conservation of forests, if considered exclusively within the legal reserve compensation market (Telles do 
Valle 2014).

To avoid this impasse there must be some sort of market regulation that encourages CRAs’ values to continue 
to be attractive to the point of no longer being seen solely as a financial reward for conservation. In any case, 
many areas now preserved, but not legally protected, may be issued CRAs, but run the risk of not having 
anyone with whom to negotiate, even at low prices, making the CRA market infeasible. In this context, 
thinking of strategies to increase demand and recover the value of CRAs, Telles do Valle (2013) proposes the 
following measures:
 • Use CRAs to convert administrative fines applied by IBAMA, as stipulated in art. 72, § 4 of Federal Law 

9605/98 (Law of Environmental Crimes and Administrative Offenses). For Telles do Vale (2013) the use 
of CRAs to convert fines may facilitate the implementation of this hypothesis, now largely abandoned, 
but also stimulate an increase in the effective collection of such fines, which today is very low. For this to 
happen, the use of CRAs to convert IBAMA fines must be formally provided for in the future normative 
instruction (IN) that will deal with cases of conversion, as defined in IN 10/2012, which deals with the 
procedure for trial and collection of fines.

 • Use CRAs as a tax credit for the payment of administrative fines imposed by other agencies of the 
federation, such as occurs in the tax field, with programs such as Invoice Paulista (São Paulo) or Disclaimer 
(federal district). The current payment of fines within the Union is very low (USD 44 billion of evasions 
during 2008–2012) and, for Telles do Vale (2013), the use of a ‘green currency’ can be a stimulus to increase 
revenues and consequently, increase investment in forest conservation in the country. For this to be 
possible, there must be a presidential decree providing for the use of CRAs as a tax credit for payment 
purposes on fines of other federal agencies.

For these strategies to become feasible, it is necessary that the CAR systems be effectively implemented. 
However, despite the publication in 2015 of the decree and instruction regulating this forest legislation, 
there is little belief in the effectiveness of these rules, including doubts about the ability of states to 
implement the environmental regularization programs in their territories or the term for compliance with 
obligations. The signing of commitments, with terms of up to 20 years for restoration, reforestation or legal 
reserve compensation may – instead of protecting native forests – give owners who cleared their land a 
way to continue to escape punishments and fines for illegal deforestation. This is because, on adherence 
to the PRA, they earn the right to obtain environmental regularization (Girardi and Alves 2014). The future 
implementation of the new forest legislation, especially its incentive instruments, is still quite uncertain 
in Brazil.
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A strategic initiative to curb deforestation and 
forest degradation in the Brazilian Amazon 
consistent with development objectives in 
the Brazilian Amazon, should have been the 
Sustainable Amazon Plan (PAS), launched in 
mid-2003 during Marina Silva’s mandate at 
MMA. However, due to the predominance 
of conventional development paradigms and 
alliances with economic elites, as well as traditional 

policies, the Lula government effectively abandoned 
the plan as well as other activities – such as forest 
management along the Cuiabá–Porto Velho highway 
and the sustainable BR-163 Plan. The increasingly 
marginal role of the MMA regarding the principal 
development policies became apparent, especially after 
the resignation of minister Marina Silva in 2008 and 
the resumption of the concession of environmental 
licenses to mega-projects in the Amazon.



5.1 The wider context of climate 
change policy

Until recently, GHG emissions in Brazil had 
mainly originated from deforestation and changes 
in land use. However, due to significant progress 
in reducing deforestation and to rapid growth in 
energy use, GHG emissions derived from energy 
and those derived from land use change are 
currently of about the same proportion in Brazil 
(Lucon et al. 2014). Carbon-intensive forms of 
energy gained a foothold in Brazil and are growing 
much faster than renewable energy sources, 
increasing the intensity of carbon in the energy 
matrix (MCTI 2013; SEEG 2014; EPE 2015). 

The Brazilian government has more than 20 public 
policies aiming to contribute positively (directly 
and indirectly) to the issue of climate change; 
many of these policies are linked to initiatives 
in the energy sector. However, Brazil’s main 
challenges have always been agropastoral activities 
and LULUCF, which combined represent 61.6% 
of total emissions in CO2eq (Lucon et al. 2014). 
These emissions are directly linked to deforestation, 
as well as production systems that generate 
methane (CH4) and nitric oxide (NO). In 2013, 
LULUCF was the largest cause of greenhouse gas 
emissions, accounting for 34.8% of national GHG 
emissions, while GHG emissions from fossil fuels 
(28.8%) exceeded those from agriculture (26.8%) 
in the same year (SEEG 2014; Lucon et al. 2014).

There are presently two macro-policies for climate 
change in Brazil: the National Climate Change 
Plan (MMA 2008), adopted in November 2008 
and presented at COP14 in Poznan, in Poland, 
and the National Climate Change Policy, approved 
by the National Congress and signed by President 
Lula at the end of December 2009. The plan, 
which presents the status of initiatives in different 

sectors, was developed in order to create an 
internal policy basis to deal with impacts of global 
climate change, foreseeing potential mitigation 
and adaptation actions. It also discusses impacts 
and vulnerabilities associated with climate change 
adaptation, outlines research and development 
plans, and provides education and instruments to 
implement actions. 

Through the PNMC, the Brazilian government 
built a set of specific mitigation actions for 
different sectors that will result in a reduction 
estimated at between 36.1% and 38.9% below a 
hypothetical baseline projected for 2020. Although 
framed as voluntary in the international context, 
the Brazilian goal becomes mandatory through the 
PNMC and its five sectoral plans created by Decree 
7.390/2010 (Plan of Action for the Prevention 
and Control of Deforestation in the legal Amazon 
(PPCDAm); Action Plan for the Prevention and 
Control of Deforestation and Burning in the 
Cerrado (PPCerrado); Ten Year Plan for Energy 
Expansion (PDE); Low Carbon Agriculture 
Plan (ABC); Steel Industry Emissions Reduction 
Plan). These plans are currently in different 
stages of development and implementation, and 
are extremely important for REDD+ initiatives 
in Brazil, especially the following plans: PDE, 
PPCDAm, PPCerrado and ABC. The PNMC 
provides for specific actions to implement what is 
specified in the plan, including the creation of a 
commission and a national fund for climate change 
(the National Fund on Climate Change was 
established in December 2009).

The PDE’s preparation is carried out under the 
auspices of the federal Energy Research Company 
(EPE), linked to the Ministry of Mines and 
Energy. The PDE – which is conceptualized as a 
government planning tool for the energy sector – 
will gather data on the projection of energy supply 

5  The environmental policy of REDD+: 
Actors and political processes
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and demand in the country for the next 10 years, 
permitting the government to identify the need for 
public and private investments in new projects that 
meet the imperative of development. According to 
Decree 7.390/2010, the PDE can be understood 
as a low-carbon scenario that includes policies and 
initiatives aiming to mitigate emissions from the 
energy sector, which experts have observed with 
caution since its emissions grew 126% between 
1990 and 2012. Transportation has been found 
to be the primary cause for this increase, due to 
policies which subsidize gasoline and provide 
incentives for the purchase of new vehicles. Over 
the same period, there was an increase in emissions 
due to growth in the use of natural gas and oil 
(64% and 23%, respectively), in addition to an 
increasingly ‘dirty’ Brazilian energy matrix. More 
recently, some issues – the economic crisis, a severe 
drought, regulatory uncertainty in the electrical 
sector, and administrative concerns related to the 
parastatal oil company Petrobras – have generated 
more apprehensions about diversification of 
investments in the Brazilian energy sector. The 
deployment of renewable energy during the same 
period fell from 45% to 42.3% (Azevedo 2013; 
Spitzcovsky 2013). On the other hand, there has 
been significant growth in wind energy production, 
which doubled between 2014 and 2015, although 
it still constitutes only 3% of total energy 
generated in the country (Portal Brasil 2015).

The PPCDAm (Brazil 2004), in addition 
to combating deforestation, also promotes 
sustainable development of the region through 
three components: i) monitoring and control; 
ii) land tenure regularization; and iii) promotion 
of sustainable activities. During PPCDAm’s first 
phase (2004–2008), the government mainly 
performed command-and-control activities and 
part of territorial structuring, especially in regards 
to the creation of protected areas, resulting in the 
creation of more than 25 million ha of federal 
protected areas and approval of 10 million ha of 
indigenous lands. Despite advances, deforestation 
increased again in late 2007, influenced by growth 
in the commodity market. The government 
undertook measures to control the situation 
and, among other actions, published the first 
list of the 36 most deforested municipalities in 
the Amazon in March 2008 and used it to both 
restrict authorizations for new deforestation and to 
focus on enforcement. Thus, in the second phase 
(2009–2011), monitoring and control activities 

were the principal factors responsible for the drop 
in deforestation rates, mainly due to the DETER 
system and integrated actions of control over 
deforestation and combating organized crime, 
conducted by IBAMA, the Federal Police, Federal 
Highway Police, and National Public Security 
Force, with the support of the Brazilian Army.

Between October 2010 and July 2011, PPCDAm 
was the object of an evaluation (Maia et al. 2011)
of the results attained between 2007 and 2010, 
compared with the objectives that had been 
established. Analysis of the context in which they 
developed centered around positive experiences, 
lessons learned and recognized problems. The 
results showed that PPCDAm contributed 
profoundly to the reduction in deforestation, 
in addition to representing a milestone in the 
country’s environmental governance by placing the 
deforestation issue in the Amazon at the highest 
level of the federal government’s political agenda 
and promoting articulation and dialogue among 
a number of ministries. The choice of the plan’s 
core themes was considered appropriate for the 
evaluation in that they contain the key elements 
needed to promote the transition from the current 
development model to a sustainable one. However, 
the excessive focus on command-and-control 
as the main strategy to reduce deforestation has 
generated criticism (Gebara 2014; Assunção et al. 
2015). In fact, PPCDAm is in essence a centralized 
policy that has been treating the Amazon as 
a uniform target, disregarding fundamentally 
important regional differences and heterogeneities. 
On this basis, the plan’s main challenges for the 
next stages of implementation include: to provide 
actions that are consistent with the new dynamics 
of deforestation and to promote scale and 
efficiency to the core area of fostering sustainable 
production activities. 

On the other hand, early into PPCDAm’s third 
phase (2012–2015), scholars (Barreto and Araújo 
2012) drew attention to the challenges of this 
period, which tended to be more difficult due 
to changes in the dynamics of deforestation. A 
substantial part of the remaining deforestation was 
associated with small increments, harder to detect 
and therefore to combat. This made it difficult to 
enforce control without the appropriate creation 
and use of incentives. Also pointed out was the 
necessity to optimize actions for land tenure 
regularization, essential to paving the way toward 
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achieving a more sustainable economy. For those 
authors, the key sectors of this transformation 
– such as MAPA, the Ministry of Agrarian 
Development (MDA) and the fomentation aspects 
associated with MMA – have been unable to 
satisfactorily perform their tasks as set out in the 
PPCDAm.

The first version of the PPCerrado was launched 
in September 2009 for public consultation, 
with initiatives integrated among the MMA and 
related institutions – Chico Mendes Institute for 
Biodiversity Conservation (ICMBio), IBAMA, 
SFB and the National Water Agency (ANA) – with 
the participation of the environmental agencies 
of the states situated within the biome. Regarding 
deforestation in the Cerrado biome, the task of 
dealing with government actions to reduce GHG 
emissions by at least 40% by 2020 was assigned to 
PPCerrado. The reduction target was established 
in terms of the average annual deforestation rate in 
the biome between 2002 and 2008 of 1,417,900 
ha (considering the original area of 204 million 
ha, the Cerrado had lost 47.84% of its native 
vegetation cover by 2008). The latest version of 
the PPCerrado available on the MMA site (MMA 
2016) details the actions planned up to 2015. 
Each action or macro objective has its expected 
results defined up to 2020, which should serve as 
a guide for future revisions to be carried out by 
the federal administration. The PPCerrado has 
been periodically reviewed and revised based on its 
principal indicator (deforestation rate), contrasted 
with the national voluntary commitment and 
achievement of the defined results.

The ABC’s overall objective, effective up to 2020, 
is to promote the mitigation of GHG emissions 
from the agricultural sector, as established in 
the PNMC. The ABC’s main goal is to improve 
efficiency in the use of natural resources, by 
increasing the resilience of the production systems 
and rural communities, enabling adaptation of 
the agricultural sector to climate change in order 
to achieve the reduction of 133 and 165 million 
tons of CO2eq from agriculture and livestock, 
respectively, by 2020 (about 15% of Brazil’s 
voluntary goals). The ABC, whose latest version 
was published in January 2012 (MAPA 2012), 
should be periodically reviewed for adherence to 
its goals and objectives, based on actual outcomes. 
To achieve its objectives, the plan was structured 
around seven programs: (i) Recovery of Degraded 

Pastures; (ii) Crop–Livestock–Forest Integration 
(ILPF) and Agroforestry Systems (SAFs); (iii) 
Direct Seeding System (SPD); (iv) Biological 
Nitrogen Fixation (FBN); (V) Planted Forests; (vi) 
Animal Waste Treatment; and (vii) Adaptation to 
Climate Change.

The ABC’s governance structure provides for 
performance at three levels: strategic national, 
national tactical and state operational. At first, the 
CIM and the GEx (see Section 5.3) strategically 
evaluate the implementation of the plan’s actions 
and the proposal for new measures required to 
reduce GHG emissions in the agricultural sector. 
In the second instance, there is the National 
Executive Committee of the ABC, linked to 
the strategic national level (the highest level), 
in order to monitor and periodically follow the 
implementation of the plan, as well as to propose 
measures to overcome any difficulties in the 
process. The ABC provides that the coordination 
of the commission is the role of MAPA and 
MDA, with the participation of representatives 
of the Office of the Chief of Staff, the Ministry 
of Finances (MF) and MMA, Embrapa and 
FBMC. In the third instance, it is expected that 
the managers at the state operational level will 
be charged with promoting the coordination 
and articulation of the plan in the states. The 
coordination of this group is the responsibility 
of each State Secretary of Agriculture, with 
the participation of MAPA, MDA, the State 
Secretary of the Environment, Embrapa, the 
State Agricultural Research Organizations 
(OEPAS), official banks (Banco do Brazil, 
Banco da Amazônia and/or Banco do Nordeste), 
and the integration of representatives of civil 
society (productive sector, workers, universities, 
researchers, cooperatives, agriculture federations, 
NGOs, etc.). 

To finance the ABC, the government created the 
ABC Program (Brazilian Central Bank-BACEN) 
Resolution 3896/2010), a line of credit designed 
to enable farmers to adhere to the plan. In this 
program, in addition to the usual documentation 
for obtaining agricultural loans, producers have 
to submit a georeferenced technical project signed 
by a qualified professional, proof of soil analysis 
and respective agronomic recommendation – in 
addition to the organic matter content of the 
soil from the candidate property. Agricultural, 
agroforestry or forestry management plans are also 
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requested for funding that encompasses the crop–
livestock integration (ILP), crop–livestock–forest 
integration (ILPF), pasture renovation and Direct 
Seeding System (SPD).

The ABC Program commenced in 2010 when only 
20% of the resources available for the 2010/2011 
harvest were accessed by farmers. At that time, the 
program was not well known by either farmers 
or financial agents. Thus, in the second year 
(2011/2012), approximately 48% of the resources 
had been accessed, and although it was considered 
an improvement, it still fell short of expectations. 
In 2012/2013, the funds borrowed by farmers 
reached 88%, representing a breakthrough. 
Nevertheless, according to an analysis report on the 
ABC Program, prepared by the ABC Observatory 
(OABC 2015), referring to the 2013/14 season, 
the amounts of funds disbursed was lower than 
expected. This fact is mainly attributed to the 
competition among credit lines for investment 
programs. The main competitor line in that season, 
was the National Program to Support the Medium-
sized Rural Producer (PRONAMP), whose interest 
rates fell from 5.0% to 4.5% per year, that is, less 
than those practiced by the ABC Program. 

In fact, the value of resources for rural credit far 
outweighed those devoted to the ABC. In the 
Harvest Plan for 2013/14, for example, a total of 
R$ 136 billion was devoted to the conventional 
rural credit budget, while funding for the ABC 
was a mere R$ 3 billion. Moreover, the ABC 
analysis report shows that the program still needs 
improvement regarding training and technology 
transfer, so farmers can better understand their 
advantages and opportunities; it is also necessary to 
equip the technicians responsible for preparing the 
projects submitted to the financial institution and 
to provide more training to bank agents enabling 
them to properly analyze the projects presented. 
There also remain obstacles due to the interests 
at stake. The materials and equipment financed 
by conventional credit sources offer greater 
profitability to bank agents involved in these 
transactions, as they are commonly associated with 
other services: packages including a combination 
of seeds, pesticides, insurance, etc. – which would 
not be at the same scale as those offered in the 
ABC.16 In conclusion, since there is no instrument 

16  Interview with agribusiness representative in Mato 
Grosso by Leandra Fatorelli (personal communication from L. 
Fatorelli, 2015).

to monitor agricultural or livestock emissions, it is 
not possible to verify whether the applied resources 
have actually decreased emissions.

The PNMC recognizes the role of the Clean 
Development Mechanism (CDM) to mitigate 
climate change, as the only measure in place 
for mitigation actions consistent with the 
recommendations of the UNFCCC. Despite the 
favorable experience of Brazil with the CDM, 
the plan acknowledges that other political, 
institutional, technical and economic instruments 
will be needed to achieve the UNFCCC’s goals. 
CDM activities in Brazil are limited mainly 
to landfills and energy projects; only three 
afforestation and reforestation projects have been 
registered (none of which is in the Amazon). This 
situation highlights the lack of national experience 
in developing forestry projects to reduce emissions, 
despite the various experiences in the voluntary 
carbon market underway throughout the country 
(MCTI 2014).

Another initiative that has an important impact 
on the REDD+ context in Brazil is the Amazon 
Fund, which has received grants from the 
government of Norway, as well as from KfW and 
Petrobras; it is expected that the fund will receive 
additional support from other countries as well. 
The fund aims to implement actions to voluntarily 
reduce deforestation. According to the October 
2015 Report on the Project Portfolio (BNDES 
2015), between June 2009 and that time, 75 
initiatives had been supported by the Amazon 
Fund, of which five had already been completed, 
corresponding to a financial participation on the 
order of R$ 1.158 billion. Among other measures, 
these initiatives support: the development of 
economic activities involving sustainable use of 
forests and biodiversity; environmental and land 
tenure regularization; the recovery of degraded 
lands; the creation and consolidation of protected 
areas; institutional and physical strengthening 
and operational structuring of government 
agencies for environmental management and 
firefighting; the expansion of knowledge available 
and applied on the region’s biodiversity; as well 
as the development and implementation of 
territorial and environmental management plans 
for indigenous lands. In other words, the initiatives 
support the implementation of the PPCDAm, 
and are currently considered by the Brazilian 
government to represent the main REDD+ 
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financial mechanism. Regarding the profile of the 
agents of these initiatives and their beneficiaries, 
most are from nongovernmental organizations. 
Of the 75 funded initiatives, 35 had or will have 
their funds indirectly transferred to their territories, 
through medium or large NGOs. The remaining 
projects are under the responsibility of the federal 
government (5), state governments (21), municipal 
agencies (7), public universities (6) and by 1 
international organization. 

Up to a few days prior to COP21 in Paris, 
REDD+ initiatives in Brazil were still disjointed 
and spread out. The proposal for the National 
REDD+ Strategy (ENREDD+) was found, since 
the publication of its draft in December 2013, 
to be still under analysis by the CIM – the entity 
to which the GEx is subordinate – which had 
analyzed and discussed mainly legal aspects, such 
as the need to create a specific legislation for 
ENREDD+. Perhaps due to the fact that many 
aspects in the proposal are found as part of other 
policies and programs already implemented and 
regulated by the government, it was determined 
that the previous formulation that incorporated 
the creation of a new entity – the National Entity 
– was left aside in favor of an interministerial 
commission, in addition to three advisory chambers 
reporting to an executive secretariat from the MMA 
(see Figure 20 for the emerging structure as laid out 
in the ENREDD+). The normative publication of 
this commission (Brazil 2015) preceded by a week 
the actual publication of Decree 370 of the MMA 
that established the ENREDD+ (MMA 2015). 
Despite this advance, which was rushed so as to be 
released at COP21 in Paris, ENREDD+ still shows 
evidence of the government’s immense challenge 
ahead to ensure the raising of funds necessary to 
carry out the activities provided for in the eligibility 
process – since no national funds have as yet been 
budgeted for its realization.

5.2 Chronology of the REDD+ policy 
process in Brazil

The chronology in Table 3 below summarizes 
the evolution of the government position and 
the Brazilian initiatives in relation to REDD+, 
especially within the context of the UNFCCC.

It can be argued that the reductions in emissions 
from deforestation and forest degradation should 

be seen as a strategic objective to orient a variety 
of public policies, not just to serve as a mechanism 
for capturing external funding sources. From this 
perspective, the valuation of ecosystem services of 
forests – such as climate regulation, hydrological 
regimes and biodiversity conservation – still 
needs to be fully internalized within a range of 
relevant public policies in Brazil (MMA 2005). 
On the other hand, much can be achieved 
through the effective implementation of existing 
policies. Herman Benjamin, a leading expert 
in environmental law in Brazil, argued that the 
greatest contribution of the country to reducing 
global emissions from deforestation should be 
the implementation of the country’s advanced 
environmental legislation.17

Indeed, a fundamental challenge for REDD+ 
success in the Brazilian Amazon is the creation 
of an environmental policy conducive to forest 
conservation, with due attention to key issues, 
such as the rights of traditional communities, 
strengthening of forest governance, and a focus 
on the causes of deforestation. A favorable 
environmental policy should be compatible 
with objectives to optimize financial resources 
and avoid inefficiency in the implementation of 
REDD+ initiatives.

However, as shown in the timeline in Table 3, 
above, the long delay in designing and launching 
the final document of the National REDD+ 
Strategy (ENREDD+), caused some states to be 
proactive and develop their own policies. The 
lack of nationwide regulation or definition, in 
the period prior to ENREDD+ completion, 
generated a situation of legal uncertainty for other 
entities in the federation and among civil society 
actors that have REDD+ initiatives, due to the 
lack of coherence concerning the treatment of 
such initiatives in the future. In published form, 
ENREDD+ also displays a certain ambiguity 
regarding the admissibility of subnational 
initiatives – such as the one developed by the state 
of Acre – for negotiations of offsets with other 
countries, showing that such a funding strategy 
would not be compatible. The future of these 

17  Based on Benjamin’s speech at the colloquium 
‘Mudanças Climáticas: Balanço de Políticas e Marco 
Legal’, Universidade de Brasília, 17 August 2009 (personal 
communication from M.F. Gebara 2009).
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Table 3. Chronology describing Brazilian position and initiatives aligned with the UNFCCC.

1997 In relation to the Kyoto Protocol, the Brazilian federal government is opposed to the inclusion of 
instruments to promote the conservation of tropical forests and prevent deforestation, agreeing 
only with the inclusion of afforestation and reforestation projects (A/R) in the CDM.

2003 Brazilian environmentalists proposed the creation of a mechanism, initially called ‘compensated 
reduction,’ linked to carbon markets. This mechanism would compensate the verifiable reductions of 
CO2 emissions from deforestation conducted by Brazil and other developing countries in return for 
their contribution to resolving the global climate crisis. Based on deforestation monitoring through 
analysis of satellite images, the proposed mechanism would involve the establishment of reduction 
and compensation targets for avoided deforestation, depending on the verification of the reduction 
in annual deforestation rates, compared with a periodically adjusted historical baseline (Santilli et 
al. 2005).

2006 Shortly before COP12 in Nairobi, the Brazilian government proposed the creation of "positive 
incentives for developing countries that reduce their greenhouse gas emissions (GHG) from 
deforestation voluntarily, based on a reference emission level." According to the proposal, voluntary 
efforts to reduce emissions from deforestation should not involve a "mandatory regime" that 
includes "future obligations, objectives, goals and specific time periods." Furthermore, this proposal 
also states that "Brazil does not provide any mechanism that could be used by Annex I countries 
to meet their GHG emission limits, as well as the reduction commitments established by the Kyoto 
Protocol. In this context, the emission reduction levels achieved would be considered additional to 
the emission reductions by countries in Annex I” (Brazil 2006c).

2007 In May, at the Subsidiary Body on Scientific, Technical and Technological Advice (SBSTTA) meeting, 
the Brazilian government submitted a document with additional methodological considerations 
on its proposal for "policy approaches and positive incentives to reduce deforestation emissions in 
developing countries” (Brazil 2007b).

In October, a group of nine NGOs  launched the Pact for Zero Deforestation  in the Brazilian 
National Congress, proposing a national commitment to reduce deforestation rates in the 
Amazon region from 14,000 km2 in 2005/2006 to zero in 2015. This commitment was based on 
annual targets and incremental actions to enhance forest governance in conjunction with state 
governments (emphasizing improvement of the rural property licensing system). It also aimed to 
provide economic incentives aimed at reducing deforestation and forest conservation, create and 
consolidate protected areas, implement alternative settlement projects appropriate for the Amazon, 
and offer support to indigenous peoples. Based on the results of an initial study (Young et al. 2007), 
signatory organizations estimated that R$ 1 billion (about USD 588 million) would be needed 
annually to finance the implementation of the pact and requested the creation of the Amazon Fund  
under the administration of BNDES.

In August, President Lula signed Decree 6527, creating the Amazon Fund under the administration 
of BNDES. The Amazon Fund was designed as a mechanism to provide support to projects to 
prevent, monitor and combat deforestation, as well as for the conservation and sustainable use of 
forests in the Amazon biome in the following areas: i) management of public forests and protected 
areas; ii) environmental monitoring, control and surveillance; iii) sustainable forest management; 
iv) management of economic activities based on the sustainable use of forests; v) ecological and 
economic zoning, territorial management and land tenure regularization; vi) conservation and 
sustainable use of biodiversity; and vii) rehabilitation of degraded lands.

continue to next page
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Similar to the proposal presented at COP12, it was suggested that donations to the Amazon Fund 
be linked to verifiable reductions of emissions from deforestation in the Amazon, such as the 59% 
reduction estimated by INPE that occurred between 2004 and 2007. The former Environment 
Minister Carlos Minc estimated total funding of USD 21 billion. The Norwegian government made 
an initial donation of USD 110 million to the Amazon Fund, with the objective to contribute up 
to USD 1 billion over a period of 10 years. The presidential decree also established an advisory 
committee (Advisory Committee for the Amazon Fund (COFA)) to the Amazon Fund, composed of 
representatives of the federal government, state governments in the Amazon, industry, academia, 
and civil society organizations.

In November, governors of Mato Grosso, Amazonas, Pará and Amapá participated in the Governor's 
Climate Summit in Los Angeles where they signed a Memorandum of Understanding (MoU) with 
the states of California, Illinois and Wisconsin. The MoUs promise cooperation on climate change 
and commitments to develop regulations to reduce deforestation. During the event, the Governor’s 
Task Force for Climate and Forests (GCF) defined the criteria of implementation of a REDD+ 
mechanism (EDF 2009).

In December, the Brazilian government launched the National Plan on Climate Change at COP14 
in Poznań.  Overall, the plan called for "continuous reduction in deforestation rates … in all 
Brazilian biomes,” with the main objective of achieving "zero illegal deforestation,” although at an 
indeterminate time in the future. In particular, the plan aims to reduce deforestation in the Amazon 
by 72% by 2017, relative to a baseline of annual deforestation in the period 1996–2006, resulting 
in a reduction of 4.8 billion tons of CO2. As shown in Figure 20, an initial decrease of 40% would be 
achieved during the 2006–2009 period, less than the average attained over the preceding 10 years 
(1996–2005). Additional reductions of 30% would be achieved in two subsequent periods, using an 
adjustable baseline. To achieve this goal, the plan calls for the strengthening of the implementation 
of PPCDAm, especially in its component "sustainable production activities." The plan also provides 
for the implementation of similar action plans in other Brazilian biomes, by improving deforestation 
monitoring and changes in land use.

2007–
2008

Initiation of pilot projects of REDD+ in the Amazon states (Mato Grosso, Pará, Acre, Amazonas, 
Rondônia, Amapá). 

2009 In June, during a meeting of the Amazon Governors’ Forum in Palmas, Tocantins, the governors of 
the nine Amazon states signed a letter to President Lula, declaring support for zero deforestation 
in the region and asking the Brazilian government to support the creation of a market-based 
REDD+ scheme. The letter proposed the creation of a task force with the support of the federal 
government, composed of experts nominated by the Amazon states, with the aim to propose within 
30 days, recommendations to the president on positions to be adopted at COP15 in Copenhagen. 
In addition, the letter proposed: i) the creation of a special institution within the president's office 
to coordinate the preparation and implementation of a national system for emissions reduction 
involving federal, state, and municipal governments, as well as the private sector and civil society 
organizations and ii) organization of a mission of the Amazon state governors to Copenhagen, led 
by President Lula, to "present the vision of the Brazilian Amazon on the main guidelines for a new 
international regime on climate change.”

2009 The task force on REDD+ and climate change, created by President Lula in response to the proposal 
of the Amazon governors, presented its first report, recommending that the Brazilian government 
adopt innovations in its position, in the UNFCCC negotiations, to financially support three REDD+ 
schemes: i) funded by the government, ii) a free market noncompensation scheme (carbon credits) 
and iii) a REDD+ scheme to market offsets on the emissions of countries in Annex I. The task force 
recommends that the compensatory mechanism for REDD+ be connected to the "incentives for 
Annex I countries to meet their goals and additional financial commitments toward a 40% reduction 
target by 2020.” The report also requires precautions to ensure that "efforts in negotiating a REDD+ 
compensatory mechanism do not adversely affect the compensatory non-tradable mechanisms in 
the market and the nationally appropriate mitigation actions (NAMAs)." These proposals received 
support from Amazon governors at a meeting in Macapá, Amapá, on 16 October 2009.

Table 3. Continue
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Also in October 2009, at an interministerial meeting with President Lula to discuss the position 
of Brazil at COP15 in Copenhagen, the Ministry of Environment presented a proposal including 
the recognition of NAMAs and REDD+ as compensation for emissions from developing countries, 
provided that: i) developing countries set targets for reduction of emissions above 25% by 2020, 
compared with a reference scenario (business-as-usual scenario (BAU)), and honor their financial 
commitments to the Adaptation Fund and mitigation actions in developing countries, and ii) 
developing countries honor their commitments to change BAU trajectories, which they propose 
be reduced by 10%–20% by 2020. The proposal of the Ministry of Environment considers the 
development of NAMAs in three areas to ensure matching funds for Brazil to strengthen its National 
Plan on Climate Change, in order to achieve 40% reductions by 2020, compared with a reference 
scenario (BAU). These NAMAs would include: i) a NAMA for forests (REDD+ for the Amazon, Cerrado), 
ii) a NAMA to increase the use of biomass and other renewable resources for energy production and 
iii) a NAMA for the implementation of a process to produce ‘green’ steel through the use of charcoal 
from reforestation instead of from native forests. A forest NAMA would involve initial support to 
PPCDAm by establishing even more ambitious goals for the National Climate Change Plan: that is, 
a 42% reduction in deforestation rates in each 5-year period from 2006 through 2010 (Figure 21), 
using the annual deforestation rates of the 1996–2005 period as a baseline. The proposed target 
would imply an 80% reduction of emissions from deforestation in the Brazilian Amazon by 2020, 
compared with the first reference period.

2010 During COP16 in Cancun (Mexico), Brazil launched its National Communication of Greenhouse Gas 
Emissions and announced the regulation of its National Policy on Climate Change through Decree 
No. 7.390/10, formally assuming an emissions reduction commitment (maximum 2.1 billion tons of 
CO2 by 2020).

MMA promoted dialogues to initiate the development of the National REDD+ Strategy (ENREDD+). 
These dialogues started in July 2010, at the headquarters of the Brazilian Forest Service in Brasilia 
(FD). At that time, a preparation schedule for ENREDD+ was agreed upon, providing four in-person 
meetings, which took place between September and November of that year. In addition, they 
created three working groups (WGs) involving key stakeholders in discussions: WG1: coordination, 
institutional arrangements and participation; WG2: benefits distribution, property rights and 
safeguards; and WG3: sources of resources and financial mechanisms. Participants representing 
approximately 58 public and private organizations took part in the WGs. In December 2010, each 
of the working groups presented to the MMA a report with conclusions of the dialogues and 
contributions for ENREDD+ (MMA 2012).

In September, Brazil became part of the Forests Investment Program (FIP) of the Forest 
Investment Funds. 

2011 In July, the Interministerial Working Group on REDD+ (GT-REDD+) initiated its activities, which 
focused on building a shared vision in the federal government on REDD+ themes and the National 
REDD+ Strategy instrument as part of the National Policy on Change Climate. The group was 
coordinated by the MMA, constituted by the Office of the Chief of Staff and the Secretariat of 
Strategic Affairs, MAPA, Ministry of Science, Technology and Innovation (MCTI), MF, FUNAI, MMA, 
SFB, Ministry of Foreign Affairs (MRE), MDA and Ministry of Planning, Budget and Management 
(MOPG). During 2011, eight meetings were held, resulting in a draft text discussed by the working 
group.

2012 The GT-REDD+ held three meetings that sought not only the construction of the text of ENREDD+, 
but a pact at a technical level of the strategy’s key aspects. In August, bilateral technical meetings 
with representatives of GT-REDD+ ministries were held. In parallel to this process, with coordination 
by the President’s Chief of Staff, the task force process with the Amazonian states on REDD+ was 
held with the participation of the MMA, MF, MCTI, MRE and MOPG in order to discuss improvement 
of the Amazon Fund. In the second half of 2012, MMA’s Climate Change Secretary for Environmental 
Quality, Carlos Klink, received representatives of civil society who brought documents contributing 
to the discussions on ENREDD+. Based on the dialogue with the states and civil society, the GT-
REDD+ met again in November 2012 to review the draft ENREDD+ text.

Table 3. Continue
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In May, the Brazil Investment Plan was approved by a subcommittee of the Forest Investment 
Program (FIP). Brazil's Investment Plan seeks to promote sustainable use of land and improvement 
of forest management in the Cerrado – the second largest biome in Brazil and South America 
– intending to reduce pressure on remaining forests, reduction of GHG emissions and increase 
CO2 sequestration. Brazil’s Investment Plan applies a strategy that mainly explores the following 
FIP investment areas: i) areas outside the forest sector necessary to reduce pressure in forests; 
and ii) institutional capacity, information on forest management, among other related issues. 
In a complementary manner, the plan also supports a third area of investment priority through 
mitigation measures associated with forests and forest plantations, restoration of legal reserves 
and permanent preservation areas required by law in each rural private property. The Investment 
Plan includes two thematic areas (administration and management of areas already disturbed 
and generation and management of forest information) and four projects: (a) environmental 
regularization of rural properties (based on the CAR); (b) sustainable production in areas previously 
converted to agricultural use (based on the ABC); (c) forest information for management oriented 
toward conservation and enhancement of forest resources of the Cerrado by the public and private 
sectors; and (d) implementation of a warning system for forest fire prevention and of a system for 
monitoring forest cover.

2010–
2013

In the absence of a national regime, some states in the Amazon developed their own state laws on 
REDD+. In Acre, Law 2308/2010 created the System of Incentives for Environmental Services (SISA). 
In Mato Grosso, the State System of REDD+ was approved in 2013 (Law 9878). Both have allowed 
the implementation of REDD+ initiatives in those states. Other states such as Rondônia, Amapá and 
Amazonas are also in the process of building their regulations.

2013 GT-REDD+ started a new round of evaluations of the strategy’s content, resulting in a new 
incorporation of contributions, comments and answers, discussed at the group’s meeting at the 
end of February. Then, in February 2013, the group sent ENREDD+ to GEx for consideration and 
revision in November 2013 to incorporate the amendments arising from COP19, where the Warsaw 
Framework for REDD+ was created.

First draft of ENREDD+ was made available to some key civil society actors.

2014 In February, Brazilian states that are members of the GCF submitted contributions to ENREDD+, 
suggesting a proposal for the allocation of credits or bonds generated from emission reductions in 
deforestation which, in the document, are called REDD+ Units (U-REDD+), based on the potential of 
REDD+ expected by 2020. The allocation, to be distributed among various actors – governmental or 
nongovernmental – involved in deforestation reduction processes, would direct 20% of the funds 
to the federal government and 80% to the states. The document also points out that the division of 
U-REDD+ to the states does not mean a ‘pass-through’ or right of use by the state governments. It is 
understood, as a fundamental premise, that each state should establish specific regulations (as the 
states of Acre and Mato Grosso had done) that would determine how REDD+ management would 
develop at the state level and how its potential benefits would be shared among all relevant actors 
– such as traditional and indigenous populations, farmers, municipalities, residents of protected 
areas, etc.

In June, Brazil was the first country to submit its reference level of forest emissions (FREL Brazil 2014), 
thereby advancing a few more steps toward results-based compensation for deforestation reduction 
activities. In this first document, only accounting of emissions from deforestation in the Amazon was 
included, although the document foresees inclusion of other biomes in the future. The emissions 
from forest degradation and other variables – such as the increase in carbon stock – were not 
included in the methodology used for the calculation. The UNFCCC during COP20 stated that the 
document was in accordance with the decisions accomplished at COP16 and 17, pointing out only 
the need for small changes (Reis et al. 2015).

In August, Brazil participated in the Climate Summit at the United Nations in New York, but did not 
sign the Declaration on Forests, which committed its signatories to reduce the loss of forests to zero 
by 2030.

continue to next page
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2015 In May, after a virtual public consultation and a government review at the end of 2014, Brazil was 
highlighted in the international arena of climate negotiations, with its summary report to the 
UNFCCC on how the Cancun safeguards are addressed and respected during the implementation 
of REDD+ initiatives in the country. In the same month, the federal government promoted its first 
meeting with civil society regarding the safeguards information system (SIS), still under construction 
in the country.

In June, Presidents Dilma Rousseff and Barack Obama agreed to expand cooperation between Brazil 
and the USA, bilaterally and in the framework of the UNFCCC, through joint national efforts to meet 
the challenges of climate change. The international scientific community has made it clear that 
human activity is changing the global climate system causing serious impacts, putting an increasing 
number of people at risk, creating new challenges for sustainable development, particularly 
affecting the poorest and most vulnerable populations, and the economies and societies the 
world over, including Brazil and the USA. In that agreement, Brazil claimed that it would restore 
and reforest 12 million ha of forests by 2030. In accordance with its plans to increase the use of 
renewable sources, Brazil intends its energy matrix to achieve, in 2030, a 28% to 33% participation 
by renewable sources (electricity and biofuels) besides hydroelectric generation.

In September, the federal government submitted to the UNFCCC its Intended Nationally Determined 
Contributions (INDC), at the national level, to reduce GHGs, committing to reduce 37% of GHG 
emissions by 2025 and 43% by 2030, based on the level of emissions in 2005.

In November, the MMA submitted a report to the UNFCCC on the implementation of the Warsaw 
Framework in Brazil. A week before COP21 in Paris, the National REDD+ Committee (CONAREDD+) 
was created by Decree 8576/15 (Brazil 2015), signed jointly by the Presidency, the Chief of Staff 
and Ministers of Finance, MAPA, MMA and Foreign Relations. CONAREDD+ “will be responsible to 
coordinate, follow and monitor the implementation of the National Strategy for REDD+ and for 
coordinating the development of requisites to obtain access to results-based payments for REDD+ 
policies and actions in Brazil, recognized by the United Nations Framework Convention on Climate 
Change."

On 2 December, during COP21, MMA published the ENREDD+ in the form of an Annex to a decree 
(No. 370, 2 December 2015; MMA 2015), which defines its objectives in three lines of action: (i) 
coordination of public policies for climate change, biodiversity and forests, including safeguards; 
(ii) monitoring, reporting and verification (MRV) of results; and (iii) collection and distribution of 
payment of funds for REDD+ results. It reiterated the commitment to results-based payments as the 
expected financing modality. In addition, it is reiterated that there is no provision that payments for 
REDD+ results may be used by developed countries to meet mitigation commitments within their 
ambitions to reduce emissions as adopted under the UNFCCC.

Table 3. Continue

initiatives will depend on negotiations between 
their executors and ENREDD+ managers.

5.3 Policy actors

Figure 22 depicts the configuration of 
governmental and nongovernmental actors that 
participated in the elaboration of the ENREDD+ 
2015 architecture, in light of the following 
discussion of the process. 

Figure 23 describes the ENREDD+ governance 
structure, as defined by Decree 370 of the MMA 
on 2 December 2015. Although it is clear that 

the structure defined by the MMA decree largely 
reflects the debate during the participatory process 
that led to its approval, there are some dissonant 
elements that deviate from previous versions, 
which deserve to be discussed with stakeholders at 
a subsequent stage of implementation. 

5.3.1 National REDD+ Committee 
(CONAREDD+)

The governance model adopted in the published 
version of ENREDD+ provides for the creation of 
a new entity that will act as a focal point for Brazil 
for REDD+ in the UNFCCC – the National 
REDD+ Committee. The committee is formed 
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Figure 20. Deforestation rate, projected goals and a baseline for deforestation in the Amazon 
according to the National Climate Change Plan.
Source: National Climate Change Plan (2008).

Figure 21. Reduction targets for deforestation rates in the Legal Amazon in 5-year intervals. 
Source: Based on Ministry of the Environment data (MMA 2009).
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by the MMA, acting as committee president, in 
addition to MF, MAPA, MCTI, MRE, MDA and 
the Secretariat of Government of the Presidency 
of the Republic. The committee’s enabling decree 
also provided for the participation of two state 

representatives, one representing municipalities 
and two from civil society organizations. The 
committee is charged with promoting the 
integration of climate change governance currently 
performed by other bodies – CIM and GEx – 
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and governance over the plans for prevention 
and control of deforestation, conducted by the 
Executive Commission. Other government actors 
at the national level will also participate in the 
process of building REDD+ in Brazil. 

In addition to drafting its bylaws, 
CONAREDD+ is accountable for: 
i. proposing regulatory and legislative 

measures to implement the National 
REDD+ Strategy; 

Figure 22. Formulation of the REDD+ governance architecture in Brazil (Di Gregorio et al. 2015).
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ii. promoting integration and synergy between 
public policies over forests, biodiversity and 
climate change; 

iii. approving technical documentation and 
information regarding the requirements for 
access to results-based payments stemming 
from REDD+ policies and actions in 
the country; 

iv. establishing guidelines, rules and criteria for: 
a. eligibility for access to payments for 

REDD+ results achieved by the country 
and recognized by the UNFCCC; 

b. securing of funds by eligible agencies in 
payment for REDD+ results; and

c. the use of funds obtained for REDD+ 
results by eligible agencies; 

v. providing input to the country’s position in 
international negotiations on REDD+ at the 
UNFCCC; and (vi) regularly reviewing the 
National REDD+ Strategy and proposing 
any necessary adjustments to MMA. 
CONAREDD+ may institute specific thematic 
advisory boards to support its work. 

Such panels shall be composed of experts from 
civil society and from public and private agencies 
invited by CONAREDD+.

5.3.2 Secretariat of Climate Change and 
Environmental Quality (SMCQ)

The SMCQ, subordinated to the MMA, 
is responsible for proposing policies, rules 
and strategies on issues related to: strategic 
environmental assessment; the different forms 
of pollution, environmental degradation and 
environmental risks; wastes hazardous to 
health and the environment; environmental 
impact assessment and environmental 
licensing; monitoring of environmental quality; 
the development of new instruments for 
environmental management; and the development 
of an environmentally appropriate energy matrix. 
In addition, the secretariat should propose, 
coordinate and implement programs and projects 
in its area of competence; monitor and technically 
evaluate the implementation of such projects; 
formulate, propose and implement policies for 
prevention and management of environmental 
emergencies; coordinate the MMA’s actions 
related to climate change; propose policies 
and economic instruments to regulate the 
carbon market (such as the CDM); coordinate 

Brazilian participation in activities related to the 
Intergovernmental Forum on Chemical Safety; 
promote technical and scientific cooperation with 
national and international bodies in its area of 
competence; coordinate and implement public 
policies arising from international agreements and 
conventions ratified by Brazil in the area of its 
competence; develop studies and projects related 
to environmental preservation and restoration 
of environmental damage caused by oil industry 
activities; and perform other activities assigned 
in its area of operations. The secretariat is the 
body responsible for conducting the process 
of constructing the National REDD+ Strategy 
(MMA  n.d.).

5.3.3 Interministerial Committee on 
Climate Change (CIM)

The CIM, established by Decree No. 6.263/2007, 
is a permanent body, whose principal duties 
are: to guide the development, implementation, 
monitoring and evaluation of the National Plan 
on Climate Change; propose priority actions 
to be implemented in the short term; approve 
proposals submitted by the GEx; support the 
international coordination necessary to undertake 
joint actions, exchange of experience, technology 
transfer and capacity building; and identify sources 
of funding for the development, implementation 
and monitoring of the National Plan on 
Climate Change.

The CIM is composed of representatives of 
the Office of the Chief of Staff, responsible for 
coordination, the MMA, MF, MAPA, MCTI, 
MRE, MDA, MPOG, and the Ministries of 
Defense; Education; National Integration; Health; 
Cities; Mines and Energy; Development, Industry 
and Commerce; Transport; and the Center for 
Strategic Affairs of the Presidency. In addition, the 
FBMC is also invited to attend its meetings.

5.3.4 Executive Group on Climate Change 
(GEx)

GEx, subordinated to the CIM, has the power 
to design, implement, monitor and evaluate the 
National Plan on Climate Change. The group, 
composed of eight ministries and the FBMC, 
is coordinated by the MMA. Under the GEx, 
working groups can be created in order to 
discuss themes specific to the PNMC. GEx is 
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currently operating the following working groups: 
Monitoring, Adaptation and Interministerial 
Working Group on REDD+ (GT-REDD+).

The GT-REDD+, composed of representatives 
of the MMA, MF, MAPA, MCTI, MDA, 
Center for Strategic Affairs, Office of the Chief 
of Staff, MRE, SFB and FUNAI, had the role of 
preparing ENREDD+, starting from the discussion 
of aspects related to architecture, finance, 
governance, positive incentives for economic 
agents and monitoring, reporting and verification, 
among others.

5.3.5 Federative Articulation Center for 
Climate

The Federative Articulation Center for Climate, 
established in February 2013 with the participation 
of representatives of all states and several federal 
agencies, aims to integrate different sectoral policies 
related to climate change – focusing notably on 
its impacts – as well as to promote exchange of 
experiences among government agencies.

It is expected that with the establishment of 
the center, it will be possible to address matters 
of utmost importance and to formulate a 
joint agenda. It also seeks to develop technical 
recommendations on various aspects of the PNMC 
to be submitted for consideration to the GEx 
and CIM.

Two working groups are currently in progress 
within the center: Inventory, coordinated by the 
MCTI and the State of São Paulo; and Emissions 
Reporting, coordinated by the MF and the State of 
Rio de Janeiro.

5.3.6 Interministerial Commission on Global 
Climate Change (CIMGC)

The Interministerial Commission on Global 
Climate Change (CIMGC), linked to the MCTI, 
established in July 1999, is the designated national 
authority for approving projects under the CDM. 
Its main tasks are: to review proposals for sectorial 
policies, legal instruments and norms containing 
relevant components for the mitigation of global 
climate change and for the country’s adaptation 
to its impacts; provide inputs on the government’s 
positions over negotiations under the auspices 
of the UNFCCC and subsidiary instruments of 

which Brazil is a party; define eligibility criteria 
additional to those considered by the UNFCCC 
bodies responsible for administration of the CDM, 
according to national sustainable development 
strategies; analyze reviews of projects whose results 
show emission reductions and that would be 
considered eligible for the CDM, and endorse 
them as appropriate; and establish agreements 
with representatives of civil society to promote 
actions of governmental and private bodies in 
compliance with the commitments made by Brazil 
to the UNFCCC and subsidiary instruments to 
which Brazil is a party. Besides representatives of 
the MCTI and MF, the commission is composed 
of representatives of the MRE; MAPA; MPOG; 
MMA; MCTI; and the Ministries of Mines and 
Energy; Development, Industry and Commerce; 
Cities; and the Chief of Staff of the Presidency.

5.4 Consultation processes and 
multistakeholder forums 

The Brazilian Forum on Climate Change (FBMC), 
created during the administration of Fernando 
Henrique Cardoso, brings together multiple 
actors with significant roles in formulating 
national REDD+ strategies. This forum, led by 
the president, gives nominal legitimacy to the 
PNMC. However, the FBMC assumed a purely 
formal function on behalf of the presidency and 
has yet to take a noteworthy position on REDD+ 
policy formulation. Consultation processes with 
NGOs and other actors occurred informally with 
some groups and state forums – including Amazon 
governors. Many states possess their own very well 
structured forums on climate change already active, 
involving the participation of a range of actors.

However, there is still a need to create more 
participatory forums and institutional spaces 
to discuss climate and REDD+ in Brazil. The 
Brazilian Forum of NGOs and Social Movements 
(FBOMS), the Climate Observatory, REDD+ 
Observatory and the Forest Code Observatory are 
good examples of platforms where the national 
legislation and other relevant issues are discussed, 
and members of civil society participate. These 
forums led discussions on both the policy and 
the National Plan on Climate Change, suggesting 
important topics to be considered by the ministries 
involved in their creation. Thus, the creation 
of forums to discuss actions at the state level – 
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in which actors who are directly affected can 
participate – is key to REDD+ efficiency. Some 
Amazonian states, such as Acre and Mato Grosso, 
have structured these types of forums, whereas 
others have done so only on paper. 

Some initiatives to create participation mechanisms 
have occurred within REDD+ debates. These 
initiatives include:

Workshops involving representatives of forest 
peoples. Since 2008, after COP13, workshop 
discussions related to REDD+ involving 
representatives of forest peoples occurred in 
Brazil. Examples include: “Latin American 
Climate Change Workshop and Forest Peoples: 
Advancing the Discussion on REDD+ and Rights 
of Indigenous and Traditional Peoples,” in Manaus, 
organized by the Alliance of Forest Peoples in April 
2008, during which the Declaration of Manaus 
with the principles for REDD+ was developed; The 
South–South Cooperation on REDD+ – where 
workshops are organized sporadically to promote 
REDD+ dialogue between Latin America and 
Africa; and the seminar titled “Climate and Forest” 
was held in Belém in October 2009, resulting 
in the ‘Belém Letter’ rejecting REDD+ funding 
mechanisms associated with the carbon market 
(Grupo Carta de Belém 2009).

REDD+ training workshops. These were 
organized by the Institute for Conservation 
and Sustainable Development of Amazonas 
(IDESAM) in 2009 and for several years thereafter, 
to promote training on these themes among 
local communities.

Sustainable Amazon Forum. This forum was 
created in Belém in 2007, with the mission to 
mobilize representatives of various social groups to 
promote dialogue, cooperation and synergies for a 
more sustainable Amazon. The forum provides for 
different working groups to discuss REDD+ and 
the rights of forest peoples, among other topics. Its 
seventh meeting was held in 2014.

Belém Letter Group. Made up of a coalition 
of 51 civil society organizations and national 
social movements, the group held its formative 
seminar entitled “Climate and Forest – REDD+ 
and market mechanisms as a solution for the 
Amazon?” Held in October 2009, it issued a letter 
of principles opposed to the commodification 

of nature and of lands occupied by traditional 
populations in the Amazon (Grupo Carta de 
Belém 2009). In December 2015, the group issued 
a statement displaying partial satisfaction with the 
direction assumed by ENREDD+ “reiterating here 
our positions critical to the general framework of 
REDD+ and the logic of ‘results-based payments’.” 
The organizations and social movements that are 
members of the group note as positive Articles 6 
and 7 of ENREDD+ Decree No. 370, as these 
are absolutely clear in stating that: “payments 
for REDD+ results and their diplomas will not 
be used, neither directly nor indirectly, to fulfill 
mitigation commitments from other countries 
within the United Nations Framework Convention 
on Climate Change;” and that the diplomas 
referred to “will not generate rights or claims of 
any nature.”

Principles and criteria for the planning and 
implementation of REDD+ were constructed 
through a comprehensive consultation process in 
key states of the Amazon, facilitated by Imaflora, 
and coordinated by the GTA and IPAM (Bonfante 
et al. 2010).

In all of these meetings, it was recognized that an 
effective implementation of REDD+ will depend 
on prior interactive and voluntary participation 
and on well-informed forest managers. In addition, 
participants also emphasized the need to create 
legal benefits for relevant stakeholders over forest 
conservation, and to address issues of land tenure 
and property rights.

The ‘Great Gathering of Parintins’ was held in 
April 2011 by the GTA and the Amazon Forum in 
partnership with 30 civil society organizations. The 
meeting brought together landowners, indigenous 
peoples, scientists, students and environmentalists. 
Their goal was to build a consistent and positive 
agenda to ensure sustainable economic exploitation 
of forests for communities – and to seal a pact to 
protect forests, peoples and sustainable production.

As a result of the meeting, the Parintins Pact was 
created, presenting demands and recommendations 
to improve forest peoples’ economy and sustainable 
production. The pact was organized around five 
priorities: legal framework, public policy, tenure 
security, governance and conservation units. 
The pact was signed by over 60 civil society 
organizations.
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Working groups organized by the MMA to 
provide subsidies to ENREDD+ were also 
important spaces for debate in which civil society 
groups could advance their considerations about 
relevant aspects of the implementation of REDD+ 
in Brazil.

In December 2013, CIFOR held a 
workshop(CPDA 2013) aiming to promote a 
dialogue between different actors and institutions 
on issues related to the future of REDD+ in Brazil, 
emphasizing the Warsaw Conference of the Parties 
(COP19). Different actors participated in the 
meeting seeking to understand and analyze the 
strategies outlined at different levels of governance 
and the trends for REDD+ initiatives, – such 
as benefit sharing, financing and monitoring, 
reporting and verification (MRV).

5.5 Policy learning

Pilot REDD+ and PES programs and projects in 
Brazil could help in policy learning for REDD+ 
implementation. There are at least 25 pilot 
initiatives for avoided deforestation in the Brazilian 
Amazon, in conjunction with several incipient 
initiatives focused on afforestation/reforestation 
and forest restoration (Lin et al. 2012; see Table 
4). REDD+ initiatives are highly diversified in 
terms of scale, proponents, local stakeholders and 
planned interventions. Some of these initiatives 
rely on funding from the Amazon Fund, partly 
due to uncertainty about the future of the REDD+ 
regime at the international level, since most 
projects are financed and implemented voluntarily.

The System of Incentives for Environmental 
Services (SISA) (Law 2308/2010) in Acre, is a 
statewide initiative led by Acre’s state government. 
For decades, Acre has been considered a pioneer 
in formulating and implementing environmental 
policies. To structure SISA, the state allied itself 
with national and international institutions, and 
carried out a participatory public consultation 
process – including potential beneficiaries such as 
indigenous peoples, farmers and extractivists.

SISA’s main goal is to foster the maintenance and 
expansion of ecosystem services and the supply 
of products. These include: (i) sequestration, 
conservation, maintenance and enhancement 
of carbon stocks and reduction of flows; (ii) 

conservation of natural scenic beauty; (iii) 
conservation of sociobiodiversity; (iv) conservation 
of water and hydrologic services; (v) climate 
regulation; (vi) appreciation for cultural values 
and traditional knowledge of ecosystems; and (vii) 
conservation and improvement of the soil. 

Acre State Law 2308/2010 provides for the 
establishment of the economic and financial 
instruments of SISA, including concessions to 
beneficiaries and SISA proponents of economic, 
fiscal, administrative and credit incentives. In 
addition, by law, the executive branch is authorized 
to stipulate, under certain conditions: differential 
tax treatment and exemption on operations 
of equipment purchased for the programs, 
subprograms and projects affiliated to SISA; 
the sale of products resulting from promotion 
of sustainable production chains; and other 
cases related to SISA – as defined by regulation; 
increasing the tax burden and the reduction 
or revocation of tax relief in the acquisition of 
equipment for productive activities that result 
in deforestation or that negatively contribute to 
the development and enhancement of ecosystem 
products and services. 

The Socio-Environmental Institute (ISA) Carbon 
Program in reality consists of a broad proposal 
that encourages REDD+ activities, and that has 
close ties with the State Plan for Prevention and 
Control of Deforestation (PPCD Acre). Due to the 
persistence of land tenure uncertainty in the state, 
Acre’s government initiated an intense process 
of territorial planning in 2009. Under ‘REDD-
readiness,’ the Acre Land Institute is registering all 
the properties of small farmers in order to draw 
up spatial development plans – primarily funded 
by the Legal Land (Terra Legal) Program – and 
implementing a package of incentives in the state. 
An example is the Certification Program, which 
provides agricultural equipment and training for 
farmers who voluntarily adhere to more sustainable 
agricultural practices. These practices include 
reduced use of fire, along with an annual cash 
bonus of R$ 500 which increases to R$ 600 in later 
phases of the program, based on compliance with 
these practices – such as the complete cessation 
of burning in farmland and the use of a nitrogen-
fixing legume (Mucuna spp.) to improve soil 
fertility, thus reducing the need for fire. However, 
expansion in technical assistance would still be 
required (Duchelle et al. 2013).
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Lastly, SISA provides for certain economic and 
financial instruments, namely: I – the State 
Forest Fund, created by Law No. 1426, on 27 
December 2001 and the Special Environmental 
Fund, established by Law No. 1.117, on 26 
January 1994; II – economic, tax, administrative 
and credit incentives granted to the beneficiaries 
and proponents of SISA; III – national public 
funds, such as the National Fund on Climate 
Change and others; IV – resources originating 
from adjustments, management contracts and 
agreements concluded with bodies and agencies of 
the federal, state and municipal governments; V – 
resources from bilateral or multilateral agreements 
on climate; VI – donations made by national and 
international agencies, both public and private; 
VII – budgetary resources; VIII – proceeds from 
the sale of credits for environmental products and 
services; IX – private investments; and X – others, 
established by regulation. Article 15 of Law No. 
1.117 also demands that the Environmental 
Services Development Agency develop strategies 
for obtaining financial resources and investments 
for the programs, subprograms and action plans.

As the first project certified by the Climate 
Community and Biodiversity Standards through 
the Forest Stipend (Bolsa Floresta Program) (see 
Section 4.5.1), the Juma Sustainable Development 
Reserve project was also the first nominal REDD+ 
project in Brazil. Juma is implemented jointly 
by the state of Amazonas and the Sustainable 
Amazonas Foundation (FAS), with financial 
support from Marriott International. The project, 
which has a diversified institutional arrangement, 
delegates responsibilities and implements actions 
among different organizations. FAS, for example, is 
responsible for implementing the project’s benefit-
sharing mechanism and incentives (Bolsa Floresta); 
Marriott and the state are responsible for financial 
support. Funds were also donated by other 
companies such as Coca Cola and the Bradesco 
Foundation, along with the Amazon Fund. Juma 
has overcome Proambiente’s problems with 
financing, by securing support from domestic and 
international, private and public sources, as well as 
having created the necessary legal arrangements for 
its implementation (Viana 2009).

Brazil’s first legislation to value the standing 
forest was enacted by the state government of 
Amazonas, which in June 2007 introduced a law 
on climate change, environmental conservation 

and sustainable development (Amazonas State Law 
no. 3135/2007. The law defined environmental 
services, created more than 30 protected areas 
in the state and regularized land tenure of some 
beneficiaries. However, some obstacles were 
apparent during the first year of the project’s 
implementation, such as the low level of 
participation of affected actors in the formulation 
of both the project and the law; the inefficiency 
of some implemented benefits, such as direct 
payments; and a lack of social monitoring (Queiroz 
2009; Pereira 2010; Gebara 2013).

However, recent studies have shown that even with 
obstacles, the program has improved the quality of 
life for residents of the reserves where it has been 
implemented (Börner et al. 2013). When asked 
about the value of direct payments implemented 
by the program (Bolsa Floresta Família), residents 
argued that there should be an increase in the 
amount paid, in addition to an increase of the 
program’s social benefits through the Bolsa Floresta 
Social (Mohammed et al. 2013).

The lessons from these two experiences – SISA, 
Juma and Bolsa Floresta – display the urgent need 
for an agreement between subnational and federal 
initiatives for reducing emissions. Specification of 
appropriate institutional arrangements – including 
the creation of new institutions and new legislation 
where necessary – is essential to guarantee legality 
and efficiency, as well as participation by those 
directly affected. Nevertheless, there still exists 
uncertainty about how these initiatives, as well as 
those in progress through voluntary markets, will 
be coordinated in the framework of ENREDD+.

It is also worth noting here that, given the complex 
and diverse relations and issues that deforestation 
entails, REDD+ may need to adopt a more 
multidimensional approach for implementing 
benefits on the ground (Gebara 2013). Schemes 
such as REDD+ should target areas that are at 
greatest risk so as to reduce emissions effectively 
from deforestation and degradation (Hall 2008; 
Wunder 2008), and the benefits for these areas 
will need to be targeted so as to best reflect their 
respective conservation efforts and costs. At the 
same time, a multidimensional approach would 
include benefits for ‘good custodians’ based on 
their requirements for continuing to conserve their 
habitat; they will not incur substantial costs in 
doing so. The implementation of these benefits is 
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essential to confront equity dilemmas, recognizing 
the role of such peoples in forest conservation, and 
avoiding perverse incentives that could increase 
pressures in low deforestation areas in the future 
(Richards and Jenkins 2007).

Other initiatives are also beginning to yield 
results. The availability of financing from the 
Amazon Fund and interest among international 
private donors in supporting the construction of 
national REDD+ strategies have stimulated the 
development of new projects. One limiting factor 
has been the lack of definition of subnational 
crediting; another has been the absence of clear 
criteria for certifying reductions against baselines. 
The following partial list of projects identified 
by CIFOR researchers engaged in the Global 
Comparative Study on REDD+ provides a sample 
of this diversity (Table 4).

5.6 Future REDD+ processes and 
policies

The following sections address issues and key 
debates in Brazil on key strategies and risks for the 
implementation of REDD+ in the Amazon.

5.6.1 Focus on the causes of deforestation

There has not been enough discussion in Brazil on 
how REDD+ financing can be linked to an overall 
strategy to address the causes of deforestation, 
despite the existence of state deforestation control 
plans, whose funding for implementation has yet to 
be defined. Although the strategic guidelines of the 
Amazon Fund mention the need for compatibility 
between project financing and PPCDAm, it is 
unclear to what extent the fund will overcome this 
challenge at the federal and state levels,18 especially 
considering its role as a complement to other key 
initiatives. It can be argued that one of the Amazon 
Fund’s strategic priorities is to support the ‘pacts’ 
among different actors at local and regional levels, 
in order to facilitate the collective construction of 
solutions to address the causes of deforestation and 

18  As mentioned above, in 2008 the Ministry of the 
Environment initiated support for the preparation of state 
plans for prevention and control of deforestation in the 
Amazon states, starting with Mato Grosso, Acre and Pará. 
However, it is unclear to what extent the Amazon Fund is 
expected to complement or to supplant governmental support 
for such initiatives. 

forest degradation, while promoting sustainable 
alternatives.

5.6.2 Traditional populations and forest 
conservation

Given the vital role of indigenous peoples and 
other traditional communities – such as extractive 
and riparian communities – in the conservation 
of large areas of contiguous forest in the Amazon, 
there is a strong argument for their contributions 
to be recognized in REDD+ initiatives (Nepstad 
et al. 2007). Hence, some key questions have 
been raised about: i) the relationship between 
REDD+ and the basic needs of land tenure 
security among indigenous and traditional 
populations; ii) the importance of strengthening 
the collective management of natural resources 
based on traditional knowledge; iii) challenges 
for REDD+ mechanisms, such as Amazon Fund 
initiatives, to reach isolated forest communities and 
provide appropriate support for local movements’ 
initiatives – including professional training and 
empowerment; and iv) the need for REDD+ 
programs that contribute to the strengthening 
of livelihoods and ability to generate income for 
local communities, avoiding new forms of external 
financing dependency. Finally, it is argued that 
there is a need for free prior and informed consent 
among traditional peoples over REDD+ projects 
that affect their territories and adjacent lands 
(Griffiths 2008; Leroy 2009). As discussed in 
Section 2.3.1, indigenous groups’ rights regarding 
carbon in the forests they protect or manage are 
still controversial, since indigenous areas are public 
property, despite this topic being the subject of 
many debates and opinions. 

5.6.3 REDD+ and protected areas

It is estimated that during the period between 
2004 and 2008, the expansion of protected areas 
(including indigenous lands) in the Brazilian 
Amazon accounted for about 37% of the reduction 
in deforestation rates (Soares-Filho et al. 2008). It 
is also estimated that the creation of new protected 
areas in the Amazon may represent a reduction 
of 8 billion tons of carbon emissions by 2050, 
about three times more than the target set by 
the Kyoto Protocol (Soares-Filho et al. 2010). 
These estimates provide compelling arguments 
for the inclusion of protected areas among the 
beneficiaries of investment in REDD+. However, 
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Table 4. REDD+ projects in Brazil.
Project Proponent State

Purus Project Moura & Rosa / CarbonCo / CarbonSecurities 
(Freitas International Group)

Acre

System of Incentives for 
Environmental Services (SISA)

State of Acre/Amazon Fund Acre

Sky Rainforest Rescue WWF-Brazil /SKY a / State of Acre Acre

REDD+ Jari/Amapá Project Biofílica / Orsa Florestal / JariCelulose, Paper and 
Package (Papel e Embalagens)

Amapá

Trocano Araretama Conservation 
Project

Celestial Green Ventures (CGV) / Borba Municipal 
Government

Amazonas

Bolsa Floresta Program FAS Amazonas

Apuí Mais Verde Project Idesam Amazonas

Juma Reserve REDD+ Project FAS Amazonas

Monte Pascoal – Pau Brasil Ecological 
Corridor

Ambiental PVb / TNC / CI /Bioatlântica Institute/ 
Cidade e Naturezabela Institute

Bahia

APA de Pratigi Project (reforestation) Soil Conservation Project (OTC c) / Odebrecht 
Foundation / Bahia Government

Bahia

Carbon Project in the Ecological 
Corridor Emas-Taquari

Oreades Geoprocessamento Nucleus Goiás / Mato Grosso 
do Sul

Juruena Carbon Sink Project Juruena Rural Development Association (ADEJUR) Mato Grosso

Halitinã REDD+ Project Halitinã Association/ Kanematsu Corporation 
(Japan)

Mato Grosso 

Santa Maria Forestry Company 
Project

Santa Maria S.A. Forestry Mato Grosso

Alto Teles Pires REDD+ Project TNC Mato Grosso

Peugeot/ONF Carbon Sink Project 
(Since 2013, incorporated in 
Plateforme expérimentale pour 
la gestion des territoires ruraux 
d’Amazonie légale (PETRA))

Peugeot / Office National Forêts – ONF (France) / 
Federal University of Mato Grosso (UFMT) / State 
University of Mato Grosso (UNEMAT) / Pantanal 
Research Center / SEAF-MT / Embrapa / TNC / ICV/ 
Cotriguaçu Municipal Government

Mato Grosso

Sementes do Portal Project 
(Completed in 2013)

Ouro Verde Institute /Amazon Fund Mato Grosso

Xingu Mata Viva; Arinos Mata Viva; 
Teles Pires Mata Viva; and Madeira 
Mata Viva Projects

Mata Viva Brazil (BMV) / Economic and 
Environmental Development Institute (Idesa)

Mato Grosso; 
Amazonas; Rondônia

Northwest Mato Grosso REDD+ Pilot 
Project/Cotriguaçu Sempre Verde 
(renamed in 2011)

TNC / ICV / Estado do Mato Grosso Government Mato Grosso

Xingu area reforestation Aliança da Terra / IPAM Mato Grosso

Olhos d`Água da Amazônia 
(renamed in 2013)

Alta Floresta municipality Mato Grosso

Kayapó Project – Xingu Basin CI / EDFd / ICFCe / Wild Foundation / ISA / AFPf / IKg 

/ FUNAI
Mato Grosso and 
Pará

ADPMLd Portel – Pará REDD+ Project ALLCOT Group, RMDLTi, Ecosystem Services LLC – 
project developer, implementing and managing 
entity 

Pará

Avoided Deforestation on 
Small Farms in the region of the 
Transamazon Highway

IPAM / FVPPj Pará

continue to next page
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Project Proponent State

Calha Norte Project CI / State Secretriat of Environment of Pará (SEMA) 
/ Imazon/MPEGk

Pará

Cikel Brazilian Amazon Project Cikel Brazil Florestal Amazonia (CKBV) Ltda. Pará

EcoMapuá Amazon REDD+ Project EcoMapuá Conservação Ltda. Pará

Virada Verde Program 
Green Territorial Development 
Program

TNC Brasil / Secretariat of  Environment of Pará 
(SEMA/PA)

Pará and Mato 
Grosso

COOPED Project/Marajó COOPEDl / C-Trade / POEMAm Pará

Mapuera Project TI Nhamunda and Trombetas Mapuera / C-Trade / 
Municipal Environmental Secretariat  / POEMA

Pará

Tembé Project Alto Rio Guamá Indigenous Land / FUNAI /C-Trade 
/ POEMA

Pará

RainTrust REDD+ RainTrust Pará

São Félix do Xingu Sustainable 
Landscapes Project

TNC / São Félix do Xingu Municipal government/ 
SEMA-PA

Pará

Maisa REDD+ Project Biofílica / Mojú Agroindustrial Ltda -  Maisa/ 
Seringa Industrial do Pará S/A SIPASA

Pará

Environmental Management of Pará 
Municipalities (completed in 2014)

Imazon / Amazon Fund Pará

Biodiversity Conservation in the 
Northeast Corridor/Pacto Murici 

TNC / CI / AMANEn / CEPAN Pernambuco / 
Paraíba

Gargau Pacatuba Ecological Corridor CI / Ambiental PVb / Sindalcool Paraíba

Araupel S.A. Project Araupel S.A. / EcoSecurities Paraná

Carbono Seguro Iniciativa Verde Paraná

SPVS Avoided Deforestation 
Campaign (Araucária Forest)

SPVS o Paraná

Atlantic Rainforest Conservation 
Project

SPVS and TNC Paraná

REGUA (Guapiaçu Ecological 
Reserve)

REGUA / Wildlife Land Trust (UK) Rio de Janeiro

Suruí Carbon Forestry Project Metareilá / Forest Trends / Amazon Conservation 
Team / Kanindé Institute / Idesam / FUNBIO

Rondônia

Cinta Larga Viridor Carbon Services (USA) Rondônia

RESEX Rio Preto-Jacundá Project Biofílica / ASMOREX p Rondônia

Quintais Amazônicos Project Rioterra / Machadinho d’Oeste, Itapuã do Oeste 
and Cujubim Municipal Government /Fundo 
Amazônia 

Rondônia

Clima Legal/Serra do Lucindo APREMAVI q / Accionatura Santa Catarina

Carbono Seguro Iniciativa Verde São Paulo

Florestas do Futuro SOS Mata Atlantica São Paulo

Cantareira Reservoir System TNC / SABESP r São Paulo

Reforestation in the vicinity of water 
reservoirs in Brazil

AES Tietê SA São Paulo

Carbon Fix – Terra Boa Atlantica Simbios Environmental Consulting and 
Services Ltd. / Rangel Leandro Romão

São Paulo

continue to next page

Table 4. Continue
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Project Proponent State

Carbon Sequestration on Bananal 
Island

Instituto Ecológica Tocantins

Genesis Project Carbon Fund Tocantins

Recovery, Preservation and 
Sustainable Management of Natural 
Resources in Rural Settlements

Instituto Ecológica Tocantins

Amazon Protected Areas (ARPA) FUNBIO / MMA / WWF / State Governors Amazônia (entire 
biome)

Amazon Protected Areas (ARPA) FUNBIO / MMA / WWF / State Governors Amazônia (entire 
biome)

Recovery, Preservation and 
Sustainable Management of Natural 
Resources in Rural Settlements

Ecologica Institute Tocantins

Áreas Protegidas da Amazônia 
(ARPA)

FUNBIO / MMA / WWF / Governos Estaduais Amazônia (toda a 
região)

Source: CIFOR/GCS updated by 2014; revised and updated by the authors.

Notes: 
a SKY – SKY Brasil Serviços Ltda. satellite telecommunications company 
b Ambiental PV – a Belo Horizonte-based environmental project developer
c OTC – Over the Counter carbon project 
d EDF – Environmental Defense Fund
e ICFC – International Conservation Fund of Canada
f AFP – Protected Forest Association (Associação Floresta Protegida)
g IK – Instituto Kabu (Surui indigenous support organization)
h ADPML - Avoided Deforestation Project (Manaus) Limited
I RMDLT - Brazilian Rosewood Amazon Conservation
j FVPP – Live, Produce and Preserve Foundation (Fundação Viver Produzir e Preservar)
k MPEG – Emilio Goeldi Paraense Museum
l COOPED – Small Farmers’ Cooperative of Curralinhos (Cooperativa Mista de Pequenos Produtores Rurais de Curralinhos)
m POEMA – Poverty and Environment in Amazonia Program (Programa Pobreza e Meio Ambiente na Amazônia)
n AMANE – Association for the Protection of the Atlantic Forest of the Northeast (Associação para a Proteção da Mata Atlântica  
 do Nordeste)
o SPVS – Society for the Protection of Wildlife (Sociedade de Proteção da Vida Silvestre)
p ASMOREX - Association of Residents of the Rio Preto-Jacundá Extractive Reserve and Riverine Dwellers of the Machado River  
 (Associacão dos Moradores da Reserva Extrativista Rio Preto-Jacundá e Ribeirinho do Rio Machado)
q APREMAVI – Association of Preservation of Environment and Life (Associação de Preservação do Meio Ambiente e da Vida)
r SABESP – Basic Sanitation Company of the State of São Paulo (Companhia de Saneamento Básico do Estado de São Paulo)

Table 4. Continue

the Dilma Rousseff government’s agenda in 
relation to protected areas has been seen by 
many to represent a setback. The backsliding list 
includes the interruption of protected area creation 
processes since the assumption of the Rousseff 
administration, reaching an unprecedented 
‘disaffection’ of a significant number of these 
conservation areas in the Amazon through interim 
measures which contradict constitutional rules, the 
law on the National System of Conservation Units 
(SNUC, Law no. 9985/2000) and international 

commitments taken on by the country. There 
was also a significant standstill in processes 
for recognition of indigenous and quilombola 
(slave descendants’) lands, while over the same 
period, public bodies accelerated construction 
licensing with clear environmental and social 
problems (FGV EAESP 2012). However, 
according to the ENREDD+, the Brazilian 
government says it aims to prioritize 
conservation areas in the initial phase of the 
strategy’s implementation.
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5.6.4 REDD+ and combatting deforestation

The ENREDD+’s objective is “to contribute to 
climate change mitigation through the elimination 
of illegal logging, the conservation and restoration 
of forest ecosystems and the development of a 
sustainable low carbon forest economy, generating 
economic, social and environmental benefits” 
(MMA 2016:21). To achieve the overall objective, 
it is proposed to advance the following specific 
goals by 2020, when they will be reevaluated for a 
new implementation period (MMA 2015): 
• “Improve monitoring and impact analysis of 

public policies to achieve REDD+ results, in 
order to maximize their contribution to the 
mitigation of global climate change, subject 
to the socioeconomic and environmental 
safeguards consented in the Framework 
Convention.”

• “To integrate the management structures of 
the National Plan on Climate Change and 
biome-level Action Plans, seeking convergence 
and complementarity among climate change 
policies, biodiversity and forests at the federal, 
state and local levels.”

• “Contribute to the mobilization of international 
resources at a scale compatible with the 
voluntary national commitment of greenhouse 
gas mitigation in the Brazilian biomes by 
2020, established in the National Policy on 
Climate Change.”

However, coordination among various public 
policies, federal and state programs and initiatives, 
through an integrated mitigation and adaptation 
strategy with national coverage that also addresses 
a number of actions over the land use change 
and forest sector as proposed in the National 
Policy on Climate Change, is one of the Brazilian 
government’s great challenges (Gebara and 
Thuault 2013).

5.6.5 REDD+ in the regional economy

Some analysts argue that REDD+ payments that 
aim to replace economic activities associated 
with deforestation and forest degradation tend 
to generate negative impacts on employment 
rates and local economies, due to the reduction 
of multiplier effects of conventional activities 
– such as those of the timber industry. This 
argument is consistent with the notion that 

REDD+ should support as a priority transitional 
economic practices of resource usage (such as 
selective extraction of timber and cattle ranching 
activity in generally degraded pastures), focused 
on sustainable use of forest biodiversity and which 
provide added value through local processing 
industries, while also giving due attention to 
persistent difficulties (Miccolis 2008; CGEE 
2009). However, REDD+ can bring about a 
transition from extensive practices to intensive 
practice of traditional activities. As cattle ranching 
is the most important source of GHG in the 
Amazon, a concentration of REDD+ resources 
and programs on GHG reduction strategies (for 
example, the ABC program) in the intensification 
of livestock production through pasture 
improvement and management of herds, seems to 
be the first appropriate step.

5.6.6 REDD + and reforestation/
afforestation 

There is need for further debate in Brazil regarding 
the inclusion of reforestation and afforestation in 
future REDD+ initiatives. Brazilian actors seem 
to agree that reforestation should not involve the 
conversion of native vegetation to planted forests, 
and that this should be conducted with native 
species that are environmentally appropriate, 
in order to restore degraded sites that will form 
part of the proprietor’s legal reserve. This topic is 
relevant to the discussions underway regarding the 
implementation of the new Brazilian Forest Law.

5.6.7 REDD+ and timber forestry 
management

At the international level, there is a heated debate 
that questions whether forestry management 
for timber – especially for industrial use – 
should be included in REDD+ programs. More 
specifically, questions have been raised about 
the extent to which management plans in 
tropical forests can be classified as sustainable, 
and if support for improved management 
could be categorized as ‘additional’ as a source 
of emissions reductions. In Brazil, REDD+ 
initiatives that could face significant challenges 
could also include improvements in technical 
assistance, monitoring of management plans, 
and supporting the expansion of independent 
certification mechanisms.
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5.6.8 Strengthening forest governance

Many recent studies and proposals have 
emphasized that REDD+ initiatives should be 
linked to the strengthening of forest governance in 
areas that have been the focus of multistakeholder 
dialogues, institutional coordination, enforcement 
of forest legislation, transparency and capacity 
building among local communities (Young et al. 
2007; ICV 2008 2009a, 2009b). In this regard, the 
management of the Amazon Fund poses important 
challenges, especially in terms of outreach, to 
isolated local communities with appropriate 
support for mobilization and participation from 
the initial phases of planning. An encouraging 
advance introduced by NGO members of the 
fund’s oversight committee (COFA) is the creation 
of a small grant facility for community-level 
projects and networking on REDD+, which 
will be administered by one or more separate 
fund managers.

5.6.9 Reducing emissions in other biomes

Notwithstanding the importance of the Amazon, 
there has been increasing debate in Brazil on 
the importance of reducing emissions in other 
biomes, especially the tropical savannah (Cerrado). 
Because of this, Brazil has committed to reduce 
emissions from deforestation in the Cerrado biome 

by 40% from the anticipated trend to 2020 
(under the Copenhagen Accord). A new study 
by the Ministry of Environment has revealed 
that deforestation in the Cerrado averaged 
21,000 km2 during the period of 2002–2008, 
significantly higher than in the Amazon. During 
this period, the cumulative area cleared increased 
from 41.0% to 48.2% of the total biome area 
(approximately 2 million km2). Currently, GHG 
emissions from deforestation and land use 
change in the Cerrado are similar to those of the 
Amazon biome. Major drivers of conversion for 
the Cerrado include cattle ranching, mechanized 
soybean farming and the farming of other export-
oriented agricultural commodities (IBAMA 
2009). Brazil’s Investment Plan for the Forests 
Investment Program (FIP) is focused in the 
Cerrado, and proposes a strategy that explores 
the following areas: (i) areas outside the forest 
sector necessary to reduce pressure on forests; and 
(ii) institutional capacity, information on forest 
management, among others. In a complementary 
manner, the plan also promotes training activities 
that could contribute to the implementation of 
mitigation measures in the forest sector – such 
as promoting reforestation, and restoration of 
legal reserves and of permanent preservation areas 
in private rural properties. It should be noted, 
however, that the Brazilian INDC does not set 
GHG reduction targets in the Cerrado biome.



6.1 General context of climate finance

In a comprehensive approach, climate finance 
corresponds to the funds used to support initiatives 
aimed at mitigating and adapting to the impacts 
of climate change and the implementation of 
key elements in order to compensate developing 
countries for protecting their forests via the 
REDD+ mechanism, – among other instruments 
– with the aim of making a transition toward a 
new paradigm, and the migration to a resilient low 
carbon emission economy.

The UNFCCC established the obligation of 
certain countries (Annex I) to contribute to 
the mitigation and adaptation of other nations 
through the transfer of financial and technological 
resources. In addition to compensating developing 
countries for the impacts of climate change, these 
resources should support them in the adoption of 
less carbon-intensive development paths, which 
are generally more expensive. The financing 
obligation of the convention is – among other 
principles – based on that of the ‘polluter pays.’ 
According to this, polluters should bear the cost 
of preventive or appropriate measures to eliminate 
or neutralize the environmental damages arising 
from their historical responsibility. The financing 
task for climate refers to the internalization of these 
costs by developed countries due to the global 
externalities resultant from their industrialization 
and development processes (Wehbe 2011).

The global climate finance architecture is quite 
complex. There are a range of mechanisms by 
which resources can flow, including multilateral 
and bilateral instruments, national funds and 
private sources. There are also some multilateral 
climate funds – GEF Trust Fund, Least Developed 
Countries Fund (LDCF/GEF), Special Climate 
Change Fund (SCCF/GEF), Adaptation Fund 

(AF), Climate Investment Funds (CIF), etc. – 
dedicated to combating climate change and its 
effects. From 1992, when it was adopted on an 
interim basis, the Global Environment Facility 
(GEF) is the operating agency for the UNFCCC’s 
financial mechanism. In the years following 
its designation, the GEF was restructured, 
universalized and then endorsed by the COP. 
Access to resources from these funds is obtained 
through the presentation of projects by eligible 
countries to one of the accredited implementing 
agencies, there being no direct access by potential 
beneficiaries. Thus, Wehbe (2011) points out 
that even though this project-based approach 
allows countries to review and refine a proposed 
action, it results in a process that can be very time 
consuming, resulting in high administrative costs 
and dependency on the efficiency of the systems for 
analysis and approval of projects by the agencies, 
which are equally lax.

Several developed countries also have climate 
finance initiatives or are channeling resources for 
this purpose through their bilateral development 
assistance agencies – International Climate 
Initiative (Germany), International Climate Fund 
(UK), International Forest Climate Initiative 
(Norway), International Forest Carbon Initiative 
(Australia). In addition, many developing countries 
have set up national funds to receive donations 
from global climate financing from public, private, 
national and international sources. Indonesia was 
the first country to adopt this initiative by creating 
the Climate Change Trust Fund. Brazil currently 
has the largest national climate fund: the Amazon 
Fund – administered by the Brazilian Development 
Bank (BNDES). Other countries already have 
or have proposed these financial mechanisms in 
their climate change strategies and action plans. In 
some cases, national funds are being administered 
and, in a way, incubated by the United Nations 

6 Financing REDD+
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Development Program (UNDP), in order to 
provide more assurance to resource providers.

In the agreement reached at COP15 in 
Copenhagen, developed countries committed to 
transfer to developing countries approximately 
USD 30 billion between 2010 and 2012, 
intending to support them in mitigating and 
adapting to the impacts of climate change. By the 
end of this period, the agreed amount had already 
been exceeded (Nakhooda et al. 2013). Although 
the medium-term commitments are not clear, 
countries reiterated the commitment to increase 
climate funding to USD 100 billion a year from 
public and private sources by 2020. Currently, 
the volume of investments related to climate 
financing – according to experts (Buchner et al. 
2012) – may reach about USD 359 billion per 
year, in both developed and developing countries, 
representing what those authors consider to be 
far short of global needs. Most of this volume 
comes from the private sector and is intended 
for actions in developed countries. Only USD 
39–69 billion represent flows between North 
and South. In addition, the extent to which these 
resources amount to additional public investments 
remains unclear, i.e. how much represents an 
additional effort beyond existing commitments to 
ongoing Official Development Assistance (ODA) 
programs (Forstater et al. 2013). However, new 
deposits and climate finance commitments of 
multilateral mechanisms undertaken in 2013, 
were 71% lower than those achieved in the same 
period – January to October – the previous year 
(2012). For some researchers (Stanley and Yin 
2013), this fact suggests that new multilateral 
commitments may be in decline, despite global 
commitments to increase climate finance through 
public and private sources. Another cause for the 
decline may be the absence of command-and-
control mechanisms – enforcement – to verify the 
commitments’ fulfillment.

With regard to REDD+ specifically, we can say 
that it remains a fairly incipient mechanism, 
considering its potential. This is mainly due 
to uncertainties surrounding the political 
and regulatory as well as socioenvironmental 
contexts. The risks of investing in these activities 
are substantial. For these reasons, the main 
investments in REDD+, unlike those in the global 
climate finance architecture, still come from the 
public sector. Norway, for example, has pledged 

to transfer USD 1 billion to Brazil and Indonesia, 
while the total value of REDD+ credits traded in 
the global voluntary market in 2011 was about 
USD 60–80 million. Norway is the country that 
has invested the largest amount of funds through 
multilateral initiatives in REDD+ activities. Up 
to that point, of the amount promised by Norway 
– corresponding to 54% of the total amount 
promised by developed countries – 36% had 
already been invested. Most of these resources are 
channeled through its International Climate Forest 
Initiative (ICFI) program, which also transfers 
resources directly through the Forest Carbon 
Partnership Facility (FCPF), UN-REDD and 
the Congo Basin Forest Fund (CBFF). During 
COP21, Brazil and Norway signed an agreement 
to extend the Amazon Fund financing, in which 
Norway is committed to maintain the ‘same level 
of funding’ up to 2020. The UK, the USA and 
Germany are also significant contributors to the 
financing of REDD+ activities (Forstater et al. 
2013). About 49 countries receive proceeds from 
climate finance, but about half of these funds are 
concentrated in Indonesia and Brazil.

There has been a discussion regarding the means 
of fundraising for REDD+ initiatives. The Warsaw 
Framework set the main international rules for 
the recognition of the REDD+ mechanism. 
Concerning financial aspects, tools were defined 
to increase transparency on REDD+ results at 
the country level and the system of ‘results-based 
payments,’ a point defended by the Brazilian 
government in other conferences. As had already 
been agreed at COP16 in Cancún, in order to have 
access to payments for the results of their national 
REDD+ actions, developing countries should 
have implemented all the elements described in 
paragraph 71 of Decision 1/CP.16: a national 
strategy or plan; a forest monitoring system at 
the national level; a reference level of emissions 
from deforestation and/or forest degradation; and/
or reference level of forest carbon stock; and a 
safeguards information system. National actions 
must also undergo full monitoring, reporting 
and verification (MRV). These requirements 
are voluntary and restricted to the results-based 
payment context, not generating, therefore, 
a mitigation target for developing countries. 
Thus, it is noted that the REDD+ mechanism is 
intended to operate as a positive incentive, rather 
than as a restraint system or a global regulation to 
activities that cause deforestation. However, these 
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requirements become mandatory to secure results-
based payments.

A consensus on the best architecture to leverage 
finance and thereby to upscale REDD+ has yet to 
be reached, since there is still doubt if this would 
be possible through the exclusive use of specific 
public mechanisms, such as the Green Climate 
Fund and the Amazon Fund (see topic 6.2), 
or whether market instruments should be used 
that would allow the sale of credits generated by 
the projects or their ‘fungibility’ with emissions 
elsewhere (such as industries in the global North). 
Some countries (Bolivia, Brazil and China, for 
example) reinforced the need for new public funds, 
in addition to the current sources of international 
cooperation operated by existing multilateral 
bodies. Other countries (USA, Japan, Norway, 
Malaysia and Indonesia, for example) assume 
wider options, arguing that the funds should 
come from private organizations and companies 
or public entities, whether through the market 
or not. A third group points to charges, forest 
titles, securitization, PES, subsidy cuts and other 
economic instruments.

During the work for the preparation of 
ENREDD+, the Brazilian government positioned 
itself in opposition to the establishment of market 
mechanisms such as those that had been advocated 
and adopted by some states of the federation 
(e.g. Acre) and projects (e.g. the Surui Forest 
Carbon Project). For ENREDD+ purposes, the 
government intends to adopt an ex post resource 
mobilization approach, based on verified results, 
similar to that already used by the Amazon Fund, 
but expanded, in order to scale up fundraising. 
Furthermore, considering Decision 1/CP.17, §66 
(UNFCCC 2011) and as stated in the ENREDD+ 
itself, the Brazilian government does not anticipate 
that results-based payments generate compensation 
units to comply with mitigation commitments 
by developed countries under the convention. 
On the other hand, in the future, it is agreed 
that the parties to the UNFCCC may develop 
appropriate market-based approaches to support 
REDD+ actions. 

Other governmental and third sector actors adopt 
different readings on this matter, understanding 
that the Warsaw Framework provides REDD+ 
funding through different sources – public 

and private – and instruments, including those 
that are market based. Therefore, ENREDD+ 
should promote: the incorporation of projects 
and initiatives under development, creating 
an environment that encourages new projects, 
reduces legal and fiscal uncertainties, and promotes 
adequate accounting of credits; the enhancement 
of sustainable production chains; the development 
of market mechanisms, including compensatory 
instruments; the possibility of public–private 
partnerships for forest management; and the 
reorientation of the Amazon Fund’s investments to 
include the productive sector. 

Prior to the publication of ENREDD+ by the 
MMA, Brazilian member states of the Governors’ 
Task Force for Climate and Forests (GCF) 
had published (Cenamo et al. 2014) their first 
contributions to the regulation of ENREDD+, 
providing a conceptual proposal for the division 
of efforts and potential benefits in reducing 
deforestation between the federal government and 
Amazon states. In this proposal, states stressed 
that the division proposed for U-REDD+ (credits 
or titles generated from deforestation emission 
reductions) does not imply a ‘pass-through’ or right 
for the state governments to use, so that each state 
should establish its own specific regulation (as Acre 
and Mato Grosso states have done) on REDD+ 
management at the state level, incorporating 
potential benefit-sharing aspects among all relevant 
actors – including traditional and indigenous 
populations, farmers, municipalities and protected 
area residents.

Much of the controversy over REDD+ in Brazil 
has centered on the appropriateness of linking 
mechanisms of ‘compensated reduction’ to 
international carbon markets.

Similar to debates on REDD+ at the international 
level, most critiques in Brazil have focused on: 
1) the potential danger that a massive influx of 
REDD+ credits might depress international prices 
of carbon, making it unviable to cover the costs 
of emissions reductions through this means; 2) 
potential risks that industrial countries might 
use relatively cheap forest carbon credits as a 
means to circumvent urgently needed transitions 
to low carbon economies; and 3) difficulties in 
ensuring additionality, permanence and prevention 
of leakage.
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In this sense, it is notable that the discussions 
around the REDD+ finance issue still divide 
key actors at both the national and global levels. 
Despite such ongoing controversy, there is 
growing agreement that if REDD+ is attached 
to carbon markets, safeguards such as maximum 
levels of fungibility will be needed in order to 
avoid potential conflicts with efforts to promote 
transitions to low-carbon economies in Annex I 
countries and a flood of cheap forest credits on 
the international market. Moreover, some NGOs 
have proposed that industrialized countries use 
minimum price levels for REDD+ credits in 
carbon markets as a means to ensure more reliable 
sources of financing. 

In 2010, the MMA held several hearings to 
define a national strategy for REDD+. Four 
working groups were formed by government 
and nongovernmental representatives to discuss 
funding strategies, benefit-sharing and institutional 
arrangements. The documents resulting from 
these groups were delivered to the then new 
director of the Climate Change Secretariat 
within MMA as a guide for further steps. In 
one document it was decided that REDD+ 
should be funded by voluntary donations, loans 
(debt), equity, mezzanine (loan with an option 
to convert to equity in the event of foreclosure) 
and public budgets. Such financing arrangements 
would be distributed according to each phase of 
implementation of REDD+. Initially, there would 
be greater investment through donations. With 
the phasing out of donations, private investment 
or resources from public budgets would assume 
key roles in the continuity and maintenance of a 
national policy on REDD+ (MMA 2012).

The fact is that each funding source, whether 
public or private, has benefits and constraints 
that makes it more efficient and effective for 
certain uses. Financing by the public sector, for 
example, can play a key role in mitigating the 
risks of investing in REDD+, including that of 
acting as a buyer of last resort or guarantor for the 
credits generated. With the maturing of REDD+, 
the risks are being reevaluated and the returns 
are becoming clearer, attracting other sources of 
funding to complement the financing obtained 
from this sector. Among the many dilemmas 
and different positions, a hybrid seems to be an 
alternative, encompassing compulsory public 
policies to reduce emissions in industrialized 

countries and economic incentives for controlling 
deforestation in developing countries. In addition, 
policies should seek  the means to reduce the 
unsustainable consumption of goods and products 
obtained at the cost of deforestation, coupled 
with financing from public funds for structuring 
of REDD+ activities. With the strengthening of 
forest governance comes effective, transparent and 
informed participation, and real empowerment of 
forest peoples.

6.2 Main sources and mechanisms for 
financing in Brazil

Most deforestation control and REDD+ initiatives 
in Brazil are still financed by public resources, 
including those established as command-and-
control instruments, such as the federal and state 
plans for deforestation prevention and control. 
The PPCDAm, as mentioned throughout this 
document, promoted institutional changes 
that improved the monitoring capability and 
control of deforestation in the Amazon. These 
changes led to an increase in IBAMA’s staff and 
their qualifications, in addition to bringing 
greater regulatory stability to the investigation 
of environmental crimes and penalties. In 
particular, the Executive regulated the use of legal 
instruments for punishing environmental crimes 
– such as: fines; embargoes; seizure of production 
of goods, tools or materials; imprisonment; 
among others. Policy change also established a 
legal basis for the identification of municipalities 
with high deforestation rates – known as priority 
municipalities – and their differential treatment. 
One of the main changes introduced by the plan 
was the implementation of DETER, developed by 
the National Institute for Space Research (INPE). 
This system, based on satellite information, capture 
and processing of georeferenced images on forest 
cover at intervals of just 15 days, represented a 
major advance in Amazon monitoring capabilities 
via remote sensing. These command-and-
control measures were crucial in order to contain 
deforestation.

In a cost–benefit analysis, the Center for Climate 
Policy Evaluation of PUC-Rio – Climate 
Policy Initiative – examined the effectiveness of 
command-and-control policies over deforestation 
in the Amazon, by comparing the sum of IBAMA’s 
and INPE’s annual budgets, and an estimate of the 
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monetary benefits from the preservation of forests 
and results from carbon dioxide retention. The 
exercise used the results of avoided deforestation 
calculated in a simulation that took into account 
the effect of the command-and-control policies as 
a whole, and not just that obtained through policy 
change. IBAMA’s budget in 2011 was USD 560 
million, whereas INPE’s budget in 2010 was USD 
125 million. According to the analysis, command-
and-control efforts have preserved an average of 
24,500 km2 of forest for each year between 2007 
and 2011, which amounts to about 900 million 
tCO2eq. Thus, it is concluded that any price fixed 
for carbon above USD 0.76/tCO2eq could offset 
the cost of monitoring and enforcing the law in 
the Amazon region. When a price of USD 5.00/
tCO2eq – commonly used in current negotiations 
– is taken into account, it is clear that the presence 
of a command authority and active control in 
the Amazon region can generate substantial net 
monetary gains. The study also assessed whether 
the change in command-and-control policies 
affected local agricultural production, especially 
considering the debate over the relationship 
between conservation and economic policy 
outcomes. On this point, the study’s outcome 
showed that the command-and-control policies 
based on DETER played a crucial role in reducing 
deforestation in the Amazon and in preventing 
CO2 emissions without damaging agricultural 
production. In conclusion, the authors pointed 
out that the impact based on the command-
and-control policies in DETER is substantially 
larger than that of other conservation policies 
implemented within the PPCDAm. These policies 
are complementary to command-and-control 
efforts (Assunção et al. 2013b).

In addition to command-and-control policies, 
there are also a variety of sources of private 
resources – national and international – investing 
in REDD+ activities in the Amazon region. The 
resources of American cooperation come in part 
from the United States Agency for International 
Development (USAID), and also from private 
foundations such as: the Ford, Moore, David & 
Lucile Packard, and other foundations dedicated to 
investing in programs and projects in developing 
countries. On the other hand, the majority 
of funds arising from European cooperation 
are governmental resources, coming directly 
through embassies or parastatal agencies and 

nongovernmental European organizations – such 
as the British Embassy, the Norwegian Agency 
for Development Cooperation and the Rainforest 
Foundation of Norway.

A recent study (Soares-Filho et al. 2014) suggests 
some sources can be accessed for development and 
implementation of state climate change policies: 
the Inter-American Development Bank (IDB), the 
German bank KfW, the National Climate Fund 
and the Amazon Fund.

The IDB supports development initiatives in Latin 
America and the Caribbean. In addition to loans, 
the bank also provides concessions and technical 
assistance to 26 countries in the region, having 
as one of its action areas that of climate change 
mitigation, supporting initiatives that promote 
the use of renewable energy and environmental 
sustainability. Kreditanstalt für Wiederaufbau 
(KfW), the German development bank that 
manages financial cooperation funds from the 
German government, focuses mainly on supporting 
environmental and climate change activities. It 
works directly with the German Ministry for 
Economic Cooperation and Development (BMZ) 
and the German Ministry for the Environment, 
Nature Conservation, Building and Nuclear Safety 
(BMU) to finance environmental projects in 
developing countries (Smith et al. 2014).

Internationally, the Green Climate Fund and the 
GEF stand out. The Green Climate Fund was 
created during COP16 of the UNFCCC, held 
in 2010 in Cancun, aiming to help developing 
countries to find ways to reduce their emissions 
and adapt to the adverse effects of climate change. 
The World Bank was chosen as the interim 
administrator of this mechanism. The Green 
Climate Fund council decided that the mechanism 
should operate on the basis of a ‘wholesale’ model, 
through the implementation of new organizations 
or accreditation of intermediary organizations 
for managing programs and projects. The Green 
Climate Fund is not yet fully operational, and 
measures are being adopted so that the first 
allocation of resources by the mechanism occurs 
before COP21. At the end of 2014, pledges to the 
mechanism amounted to approximately USD 10.2 
billion, and by July 2015, over 50% of this amount 
had been effectively made available for program 
expenditure (UNFCCC 2015). 
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Up to 2016, the GEF – the largest source 
of project finance for implementing global 
environmental agreements – had supported 62 
initiatives in Brazil since the fund’s inception. This 
support, summing GEF resources and counterpart 
support, stood at around USD 2.4 billion (GEF 
2016). Among the initiatives financed by the GEF 
is the Amazon Region Protected Areas Program 
(ARPA), the largest conservation and sustainable 
use program of tropical forests in the world, 
with the challenge: to preserve a representative 
sample of biodiversity in the Amazon biome, 
its ecosystems and landscapes; and to promote 
regional socioeconomic development based on 
the rational use of forests and the maintenance 
of environmental services therein. In addition 
to the GEF, the ARPA program donors include: 
the Federal Republic of Germany – through the 
German ministries BMZ and BMU –  made 
available through the KfW, WWF-Brazil, O 
Boticário Franchising S.A., Natura Cosmeticos 
S.A. and the Amazon Fund (through BNDES).

Nationally, the Climate Fund, subordinated to the 
MMA, has been providing resources since 2011, 
on both a reimbursable and nonreimbursable 
basis, intended to be used in performing a series of 
activities – including formulating public policies 
and implementing programs to solve problems 
related to prevention, control and mitigation of 
greenhouse gases. The recoverable resources are 
managed by BNDES and the nonrefundable grants 
by the MMA. In 2013, the Climate Fund provided 
R$ 30 million to nonrefundable activities, and 
R$ 360 million to BNDES for repayable actions. 
The fund is administered by a management 
committee, chaired by MMA’s executive secretary. 
The committee must approve the budget proposal 
and the fund’s Annual Resource Investment Plan 
(PAAR) at the end of each year and report on 
the application of the available funds. The joint 
committee also has the authority to establish 
guidelines and investment priorities on a biennial 
basis and authorize project financing and 
recommend studies that should be contracted.

The Amazon Fund, established by Decree no. 
6527/2008, created by voluntary contributions 
from developed countries, acts as a financial 
intermediary, promoting fundraising for 
investments on initiatives to prevent, monitor and 
combat deforestation, in addition to promoting 
conservation and sustainable use of the Amazon 

biome. Up to 20% of the fund’s resources can be 
utilized to develop systems for monitoring and 
control of deforestation in other Brazilian biomes 
or in other tropical countries. The fund is overseen 
by a multisectoral steering committee and its 
institutional arrangement was designed to allow 
access by various actors (agencies of the federal, 
state and municipal governments, civil society, 
and others) to resources. The contributions to the 
Amazon Fund are made on a voluntary basis and 
can be provided by any company, multilateral 
institutions, NGOs or governments. Upon 
receiving endowments, BNDES issues nominal 
and nontransferable certificates, recognizing 
the contribution made by the donors. Since it 
is a voluntary strategy, diplomas issued do not 
generate carbon credits. On 25 March 2009, the 
Amazon Fund received its first donation of USD 
110 million from the Government of Norway – 
which had committed to donate USD 1 billion 
by 2015. Among REDD+ projects financed by 
the Amazon Fund is the Bolsa Floresta Program, 
initiatives led by The Nature Conservancy (TNC) 
and Conservation International, and other 
financial mechanisms – such as the Kayapó Fund 
(FUNBIO 2015).

The Vale Fund, established at the initiative of 
the national mining and logistics company Vale 
in 2009, is another financial mechanism that 
supports strategic initiatives for conservation and 
sustainable use of natural resources in the Amazon 
region, working in partnership with organizations 
that have proven experience in the environmental 
area – either in the field or at thematic level – 
and seek effective responses to the core issues of 
sustainability. Its governance structure has one 
deliberative and two advisory bodies, in addition 
to a board, that act in a coordinated manner. 
Its advisory committees (Partners and Advisory 
Committee) assists the Vale Fund in connecting 
with the main themes of sustainability and global 
trends, which are added to the rich accumulated 
experience of its initiatives at the territorial level. 
The Vale Fund ended 2014 with operations in 
seven Brazilian states (33 ongoing projects and 
20 partner organizations), closing the year with 
approximately R$ 110 million committed (Fundo 
Vale 2015). However, the fund’s auditors reported 
a major drop in commitments in 2015, probably 
due to the decline in the profitability of its parent 
investor, the Vale do Rio Doce (Vale) Corporation. 
Among partners of the Vale Fund’s projects are: 
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International Brazil Education Institute (IEB), 
Tropical Forest Institute (IFT), Institute for 
Forestry and Agropastoral Management and 
Certification (Imaflora), Amazon Institute of 
People and the Environment (Imazon), Socio-
Environmental Institute (ISA), Institute for 
Conservation and Sustainable Development of 
Amazonas (Idesam), Paragominas Syndicate of 
Rural Producers (SPRP), Centre of Life Institute 
(ICV), Amazon Conservation Team (ECAM), 
among others. Besides supporting projects in 
strategic monitoring, and in themes of green 
municipalities and protected areas, the fund also 
signed institutional partnerships with international 
organizations such as Forest Trends, the Amazon 
Regional Articulation (ARA) and the Avina 
Foundation, the latter involved in a project for 
deforestation monitoring in Ecuador, implemented 
by the Faro Group.

6.3 Aspects of funding provided in 
Brazil’s National REDD+ Strategy

According to ENREDD+ published in December 
2015 (MMA 2015), funding may come from a 
variety of sources, both public and private. Yet it 
is the Green Carbon Fund that plays a key role 
in the distribution of adequate and predictable 
resources at scale to REDD+, as shown in the 
results – which have undergone monitoring, 
reporting and verification (MRV) – submitted by 
each developing country. As previously mentioned, 
there is no provision for payments for REDD+ 
results to generate emissions compensation units 
by the federal government. For this reason, there 
is an absence of inclusion of market-based tools 
and mechanisms. and a preference for the adoption 
of instruments of promotion and use of sinking 
funds, such as the Amazon Fund, Climate Fund, 
National Fund for the Environment, the ABC 
Program, Forest Investment Program (FIP), 
among others. 

Another aspect in the proposal refers to the 
possibility of actors other than the federal 
government raising funds, in which these actors 
(national and subnational agencies, governmental 
and nongovernmental organizations) would be 
identified as eligible by the MMA, through the 
National REDD+ Committee, according to 
parameters previously set by higher authorities 
and within the funding limits previously allocated 

based on emission reduction results attained. 
Thus, the transfer of results-based payments to 
these actors could be made directly by donors, and 
authorized by the REDD+ National Commission, 
in a decentralized manner. For the federal 
government, this type of funding could bring 
greater efficiency, transparency and consequent 
reliability of the system, since it is coordinated by 
the National Commission for REDD+ responsible 
for information related to the national results, and 
informed by the Thematic Consultation Chamber 
that has specialized in allocation and benefits 
fundraising (MMA 2015, 24–25).

Regarding REDD+ results by state governments, 
the published ENREDD+ suppressed details 
that had been present in the version under 
discussion, in which it had been proposed that 
intergovernmental transfers from the federal 
government be used to reward governments that 
had attained meritorious performance in the 
prevention and control of deforestation. However, 
instead of setting options to strengthen links 
between federal and state governments within the 
implementation of REDD+ subnational actions, 
the published ENREDD+ left these details for 
later definition. ENREDD+ only asserts that there 
should be criteria for allocation defined technically; 
these would be based on the emission reduction 
results achieved by eligible agencies. Although 
present in the previous version, the published 
ENREDD+ also has no provision in basic criteria 
for allocation of resources among states, the object 
of profound and prolonged debate between actors 
during the discussions regarding the strategy. Once 
again, there is no prospect provided that carbon 
offsets may be generated as a result of resources 
obtained from avoided deforestation.

For the federal government, the definition 
of institutional performance parameters and 
outcome measurement methodologies for access to 
resources through a system of intergovernmental 
transfers would contribute to transparency in 
the allocation of funds from donors and the 
international community, enabling articulation 
and direct coordination among national policies 
and state and municipal programs (PES, Protected 
Areas, PPCDAm, among others). In addition 
to such transfers, funding instruments are 
considered the most strategic options, and include 
the development of REDD+ actions in other 
Brazilian biomes (Cerrado, Caatinga, Pantanal, 
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Atlantic Forest and Pampa) that often receive 
fewer incentives from international and national 
voluntary donations. However, some of civil 
society’s main actors – as mentioned throughout 
this work – concerned about the effectiveness of 
REDD+ initiatives, advocate for the incorporation 
of the most dynamic and innovative instruments 

under the national strategy as a means 
to enable the creation of a favorable 
environment for the execution of new 
projects, encouraging private participation. 
Nonetheless, this approach was not taken into 
account when formulating the definitive text 
of ENREDD+.



As shown in Section 1, Brazil is one of the most 
advanced countries in the world in terms of its 
capacity to monitor its forest resources using 
remote sensing and GIS technologies. Since 
the creation of INPE in the mid-1970s, the 
federal government has invested in developing 
institutional capacity to monitor forests, 
especially in the Amazon region, based on 
remote sensing. In Copenhagen (at COP15), 
INPE representatives signed an agreement with 
FAO for capacity building and training people in 
developing countries to analyze satellite images 
obtained using the PRODES method. The aim 
is to capacitate developing countries to monitor 
their forests (INPE n.d.). 

The MRV process aims to present data on 
net emissions from the forestry sector to the 
Brazilian society and to the UNFCCC for 
fundraising purposes. The Warsaw Framework 
for REDD+ set the procedures for submission 
of reference levels (Decision 13/CP.19) and 
verification of the results (Decision 14/
CP.19). In Brazil, the MRV process is based 
on the monitoring of forest cover carried out 
by institutions such as INPE, IBAMA and 
Embrapa, which the Brazilian government has 
denominated as a monitoring group, initially 
focused on clearcutting and degradation in 
the Amazon and Cerrado biomes, but with 
expansion plans for all biomes and REDD+ 
activities. Primarily, Brazil chose to define 
reference levels by biome, by monitoring 
historical data in the Amazon from 1988. 
Subsequently, however, it is expected that 
national accounting will be performed with the 
development of refined monitoring for other 
biomes. This system will provide inputs on the 
results achieved by the various states, serving 
as the basis for the decentralized fund-raising 
system, under the guidance of the national 
REDD+ agency. 

According to ENREDD+, the monitoring of 
processes such as degradation, conservation, 
restoration and incrementing of forest stocks, 
as well as the refinement of deforestation data 
will also be conducted by the monitoring 
group. With the knowledge accumulated in the 
development of geospatial tools, this group will 
be responsible for providing a scientific basis 
for the monitoring approaches adopted in the 
country in different biomes, as well as for the 
needs and prospects for evolution in the field 
of forest carbon monitoring. The measurement 
of REDD+ results will be conducted annually 
by the MMA, based on information produced 
in conjunction with INPE, from the Modular 
Monitoring System of Actions and Greenhouse 
Gas Emissions Reduction (SMMARE), with 
subsequent verification by a technical group. This 
group, formed by highly qualified Brazilian experts, 
will evaluate methodologies, data and information 
for all biomes. In addition, owing to its technical 
competence, it will elaborate contributions toward 
the submission of a technical annex and biennial 
report updates (Brazil 2015).

It should be noted that the model for MRV 
proposed by the federal government is a national 
model, which provides initial accounting per 
biome and then nationally. For the moment, this 
approach excludes the individual project model, 
which provides accounting, generation and 
distribution of certificates based on each project. 
It also excludes the integrated model, which 
establishes an integration of individual projects in 
a type of REDD+ registry. The Brazilian national 
strategy argues that the Warsaw Framework 
reiterates the view of the national approach to 
REDD+ activities, turning the international 
architecture of REDD+ for results-based payments 
based on results of national actions – excepting 
only when needed and on an interim basis an 
approach focused at the subnational scale. The 

7  Monitoring, reporting and 
verification (MRV)
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government points out as advantages of the 
national approach, the higher effectiveness of the 
actions, the lower risk of leakage and of double-
counting results, as well as the relatively low cost 
of deployment. However, this point raises concern, 
since it is unknown how different individual 
projects and local REDD+ initiatives ongoing 
in Brazil will be incorporated into the national 
strategy’s accounting system.

In addition to the decisions and initiatives at the 
national level, local activities are also noteworthy. 
In 2007, the Paiter Surui indigenous peoples who 
live on the indigenous area Sete de Setembro 
(Rondônia), undertook a partnership with Google 
Earth Outreach – acquired by Google for social 
projects – aimed at monitoring their territory. The 
company provided the Indians with cellphones 
and laptops equipped with data programs capable 
of supplying the community with information 
about forest conditions. Furthermore, a team 
of 30 indigenous peoples have been trained to 
monitor their indigenous territories’ limits by 
using the received equipment to film and post the 
videos on YouTube, in addition to using Google 
Earth tools to monitor forests pertaining to their 
territory. From this partnership, an inventory of 
biomass and carbon in nine parcels of the Sete de 
Setembro indigenous area, chosen randomly, is 
being performed utilizing Google technology, the 
Open Data Kit (ODK) system, compasses and 
GPS. The database with the collected information 
is registered from the ODK system with the use of 

statistical and sampling techniques. The Surui’s 
main goal is to collect data from more remote 
indigenous areas, which are better preserved 
and more remote from invasion pressure. Due 
to the success of this partnership, in May 2015, 
the 1st International Amazonian Scientific 
Research Conference was held at the Paiter Surui 
Indigenous People’s Training Center, in Cacoal, 
Rondônia, which had an attendance of around 
600 academics and 400 Indians (Oliveira 2015). 

Among the state MRV strategies that stand out, 
is the partnership between ICV and Imazon. 
This deals with deforestation in Mato Grosso 
state, between 2006 and 2008, and published a 
monthly newsletter on monitoring - the Forest 
Transparency Program (Hayashi 2010); it also 
which showed the potential of independent 
oversight carried out by civil society organizations. 
The program’s objectives were: (i) to store, 
organize and make information bases available 
on physical, biotic, and socioeconomic aspects, as 
well as land use and occupation; (ii) to monitor 
landscape changes with an impact on forests: 
deforestation, fires, forestry, agricultural activities, 
deployment of settlements, among others; and 
(iii) to generate and disseminate maps and spatial 
analysis of municipalities, watersheds, regions, 
etc., aiming to support zoning and environmental 
management processes. From these activities, 
analyses were performed on municipalities 
with higher rates of deforestation and with 
deforestation of river basins.



8.1 General context

In Brazil, the actors who contribute to maintaining 
the forest standing – potential beneficiaries of a 
forest scheme to reduce emissions – are present 
in the different biomes (Amazon, Cerrado, 
Atlantic Forest, Pantanal and Caatinga) and in 
different spheres (national, subnational, regional 
and local). Among these actors are included not 
only public, but also private organizations and 
individuals: Quilombo communities, indigenous 
peoples, traditional communities, agrarian reform 
settlers, private landowners, nongovernmental 
organizations, associations and private foundations, 
research institutes, among others.

ENREDD+ draws attention to the importance of 
promoting conservation activities, the sustainable 
management of forests and enhancement of carbon 
forest stocks (the ‘plus’ in REDD+) to achieve 
the net zero deforestation rate established in the 
PNMC and its ramifications. To achieve these 
goals, and unlike the last circulated version of 
the proposed ENREDD+, the published version 
does not include economic instruments such 
as environmental subsidies, tax incentives and 
tradable rights, that encourage farmers to stop 
suppressing vegetation and to invest in restoring 
areas of degraded forests. However, it does mention 
the need for the adoption of an ‘impact matrix’ of 
public policies previously adopted, to appraise the 
mechanisms contemplated in a domestic system 
for the distribution of incentives and benefit 
sharing (national, unified and decentralized, with 
voluntary participation once habilitated). The 
matrix’s purpose is to identify the efficiency and 
effectiveness of the instruments adopted, as a 
means to justify the use of new funds raised by the 
country for REDD+ actions. This system aims to 
ensure that the distribution of benefits consider 
all stakeholders equitably, in accordance with 

the formulated safeguards system, incorporating 
considerations with respect to the participation 
of indigenous peoples and other stakeholders 
(MMA 2015).

8.2 Instruments and mechanisms for 
benefit sharing 

One of Brazil’s biggest challenges is to develop 
and implement a domestic distribution system of 
incentives and benefit sharing (Luttrell et al. 2014). 
This system must ensure that the distribution 
of incentives benefits all stakeholders equitably, 
including giving reference to gender considerations 
and the participation of indigenous peoples, 
farmers and traditional communities. Among 
potential positive incentives to be used to finance 
REDD+ activities in various biomes are subsidies, 
taxes and tax incentives, and tradable rights (MMA 
2013). However, Brazil has already made progress 
on benefit-sharing initiatives, especially in the 
states of Acre and Amazonas (Gebara 2011), as well 
as various benefits distribution schemes associated 
with voluntary carbon projects in the Atlantic 
Forest (May 2010), as well as in other biomes.

In a recent study (Santos and Vivan 2012), 180 
payment initiatives for environmental services 
in different stages of implementation and locales 
have been cataloged. In the Atlantic Forest, 38 
initiatives were identified, and in the Amazon, 
including the Cerrado, 32 projects are currently 
focusing on carbon stocks. Less successful is the 
Caatinga, which had a group of only 12 cases, 
which according to the study, might have been 
affected by the low visibility of the projects in the 
media. Another aspect highlighted by the analysis, 
was that of a group of cases in the Amazon 
that have as their focal point the ‘readiness’ 
strategies for REDD+ – for example, some of the 

8 Benefit sharing
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projects financed by the Amazon Fund for state 
administration seek to fill gaps in geo-referenced 
databases, land tenure, management training, 
among other activities. 

Among the initiatives implemented in areas 
inhabited by traditional communities and 
indigenous peoples are the following programs. 
The Bolsa Floresta Program, which is the first state 
program of concessions for environmental services, 
led by the state of Amazonas and administered 
by the Sustainable Amazonas Foundation 
(FAS), is expected to provide benefit sharing for 
communities living on state conservation units, 
whose main objective is to reduce emissions from 
deforestation (see Section 5.5). The Green Stipend 
Program (Bolsa Verde), established by the federal 
government, is aimed at transferring income to 
family farmers residing in protected areas, enabling 
them to adopt practices of reduced deforestation 
and risk of fires, restoration of degraded areas, 
conservation of soil, water and biodiversity, 
among other practices that contribute to reducing 
emissions of greenhouse gases. The Forest Remnant 
Program of São Paulo provides payment for 
environmental services to landowners to help 
conserve and restore riparian forests and other 
forest fragments, as well giving economic incentives 
for voluntary deforestation reduction policies and 
environmental protection.

Among the financial mechanisms, and beyond the 
Amazon Fund, there are local initiatives such as the 
Kayapó Fund and the Paiter Surui Fund (Gebara 
et al. 2014; Barcellos 2015). The Kayapó Fund, 
created by Conservation International Brazil (CI 
Brazil), finances indigenous associations’ initiatives 
operating within the Kayapó territory, aimed at 

the implementation of sustainable productive 
activities, institutional strengthening, prevention 
of deforestation, biodiversity conservation and 
territorial protection, to ensure that life for the 
indigenous Kayapó peoples is improved and that 
the forests within their territory are protected. 
CI Brazil and FUNBIO – the organizations 
currently managing the Kayapó Fund – obtained 
consent from FUNAI and local indigenous 
associations to create the financial mechanism 
and to develop a proposal for submission to the 
Amazon Fund for its capitalization. The project 
proposal submitted to the Amazon Fund took 
about 4 years to be approved. The Paiter Surui 
Fund, established as part of the Surui Carbon 
Forest Project (PCFS), was designed with the 
purpose of generating benefits for the indigenous 
territory, organizing, centralizing and rendering 
transparent the solicitation, management and use 
of resources – under Paiter Surui tribal governance 
– for the implementation of a management 
plan that encompasses different actions for the 
development of the Sete de Setembro indigenous 
area over the coming 50 years. The deliberative 
fund’s governing body is composed only of 
representatives of the indigenous Paiter peoples. 
In September 2013, after thorough negotiations, 
the Natura company – Brazil’s national cosmetics 
industry leader – has confirmed the acquisition 
of 120,000 voluntary credit units of the PCFS 
as part of the overall business strategy of the 
company’s carbon neutrality. The sale represented 
the first certified sale of carbon credits in a 
Brazilian indigenous territory and its amount was 
deposited in the fund. Other investments for the 
fund are being sought to meet the mechanism’s 
short- and long-term goals (Barcellos et al. 
2013, 2015).



9.1 3Es, national policies and policy 
options

This chapter considers the implications of 
REDD+ strategy for the ‘3Es’ of forest policy 
implementation in developing areas: efficiency, 
efficacy and equity. That is, to what extent is the 
chosen strategy likely to result in an efficient 
(lowest cost per ton of carbon) basis for reduction 
in emissions from deforestation and degradation? 
Is the strategy likely to be effective in terms of 
the total volume of carbon whose emissions 
are avoided? To what extent does this strategy 
respond to concerns for equitable distribution of 
benefits from the proceeds of local efforts toward 
global climate mitigation, to the extent that these 
strategies incorporate compensation measures? 

As shown in Section 1, deforestation trends in the 
Brazilian Amazon have been linked to globalized 
markets for minerals, beef, hides, timber, soybeans, 
biofuels and other commodities. There is now 
conflict among Brazilian national policies that 
encourage trade and commercialization of these 
commodities, aiming to achieve economic and 
development goals, and those that seek to value the 
standing forest and its direct and indirect goods 
and services. At present, policies that privilege and 
encourage economic and development actions, 
without environmental safeguards, have a greater 
impact than those intended to reduce deforestation 
and degradation.

A fundamental challenge for REDD+ 
implementation will be the development 
of national policies that can ensure efficient 
deforestation reduction while achieving an 
effective and equitable result. Current policies 
appear contradictory in these terms, as steps to 
reduce deforestation articulated in government 
policy appear uncoordinated, and proposals 

to incorporate REDD+ are in some cases 
targeted toward those who are legally liable 
for environmental enhancement. Currently, 
Brazil’s specific national-level REDD+ policy 
design is embryonic at best. Policies that address 
deforestation and degradation, despite some state 
initiatives, either are still being planned, or have 
been subordinated to accelerated growth objectives, 
as shown in Section 4. However, signs have 
emerged of coordination between states to change 
this scenario, which can be seen as a first step to 
guaranteeing the effectiveness of REDD+ actions. 

In terms of efficiency, there is a need to clarify 
responsibilities at national and subnational levels, 
through the creation of a federal legislation 
that regulates REDD+ initiatives within the 
framework of overall national emissions reduction 
commitments and the full mix of sectoral strategies 
toward this end. The state of Amazonas was the 
first to allow REDD+ projects and to establish 
payment mechanisms for environmental services 
(PES), in 2007. The states of Acre, Amazonas, 
Mato Grosso and Tocantins have created laws on 
climate change and forest conservation; and the 
states of Maranhão, Pará and Amapá have already 
presented their bills on the subject for discussion.

Recently, the Governors’ Task Force for Climate 
and Forests (GCF) presented a unified position 
on the negotiations on global climate change, 
establishing a preference for an integration (nested 
approach) of REDD+ funding. This system favors 
the realization of subnational programs in those 
states that already have in place or have prepared 
action plans to combat deforestation through 
PPCDAm, as well as state climate policies. These 
strategies have been developed in several states, 
in order to engage stakeholders at the local and 
state levels and to ensure greater participation and 
transparency in the adoption of REDD+ strategies.

9 Implications for the 3Es
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Despite these initiatives, it is noted that the 
legislation on the issue of deforestation remains 
decentralized. Therefore, there is still a need for 
further regulation at the federal level and in the 
states that have not adopted further legislation 
on this subject, as well as policy alignment 
between the federal and state levels. It should be 
acknowledged that this deficiency is not restricted 
to deforestation policies, remaining a key point in 
the structure of national and decentralized policies 
on the environment, in a constitutional structure 
that allocates similar responsibilities at all levels of 
government and lets the law deal with the specifics 
of how these responsibilities will be divided among 
levels of governance.

Inconsistencies in the legal concepts of property 
rights and potential sources of financial resources 
for REDD+ have resulted in discussions on 
the content of ENREDD+. Coordination 
between state policies will be needed to provide 
consistency with any federal regulation in this 
matter. In addition, REDD+ policies should be 
consistent with the policies of other sectors such 
as agribusiness and development – with which 
they are in conflict. This can be achieved through 
the development of criteria and indicators for 
sustainable production and trade of commodities, 
as a basis for industrial purchasing policy and 
environmental and sanitary inspection by the 
government. Other measures that govern supply 
chains and reach the consumer are also relevant 
in this context. Questions regarding international 
trade and the collection of taxes associated with 
the international marketing of certified emission 
reductions remain controversial.

In relation to equity, considerable concern arises 
over how policies for REDD+ are being developed 
in Brazil. As previously mentioned, in the case 
of the Amazonas state, representatives of civil 
society such as leaders of the CNS and the GTA, 
have protested against the absence of civil society 
participation in the development of the Amazonas 
Climate Change Law, which motivates REDD+ 
projects and creates mechanisms for payments 
for environmental services. Nevertheless, in the 
Amazon, Bolsa Floresta appears to offer benefits 
primarily to impoverished forest peoples, and 
represents an equitable benefit-sharing approach. 
However, it is questionable in terms of effectiveness 
in reducing emissions, as many beneficiaries do not 
engage in activities that generate significant net 

emissions. Nonetheless, there is still considerable 
controversy about the effectiveness and equity 
associated with direct payments for conservation as 
a measure for REDD+ implementation, including 
the position taken by the Letter of Belém Group.

In other states, such as Mato Grosso, the 
distribution of REDD+ benefits may provoke 
inequities because of efforts to target those who are 
the highest potential emitters. As state initiatives 
can be seen as signs of decentralization of power, 
and state and local governance structures tend to 
respond to the needs of their respective elites, such 
decentralization can have less equitable results 
than a universalist federal approach. Achieving a 
proper balance between a desirable decentralized 
governance structure, effective allocation of scarce 
resources and equitably applied instruments for 
benefit sharing appears to represent one of Brazil’s 
principal challenges in adopting REDD+. One 
promising sign is that in most states, REDD+ 
initiatives are being structured as multistakeholder 
processes. Thus, although trade-offs between 
the 3Es are apparent in the Amazon, there has 
been a tendency to seek greater participation 
and consensus than has been the case in prior 
development strategies. Success or otherwise will 
become evident only in the implementation, 
however, not the design.

9.2 Evaluation of the 3Es of principal 
REDD+ aspects

This section analyzes the barriers, limits and 
factors for successful REDD+ implementation in 
Brazil. The analysis focuses on points reviewed in 
the previous sections, highlighting such topics as 
governance, institutions, tenure, MRV, financing, 
coordination, participation and benefit sharing. 

9.2.1 Implications of the 3Es for 
governance and the institutional context

The main factors contributing to illegal 
deforestation and logging in the Brazilian Amazon 
have been the lack of coherent policies and 
institutional presence with regard to enforcement 
of environmental and forest legislation, coupled 
with continued demand for land for agribusiness 
commodity production. To overcome this 
situation, the government has used, in addition 
to the command-and-control actions, specific 
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mechanisms such as the establishment of 
environmental conditions for the release of rural 
credit for livestock and agriculture activities in 
the Amazon. As observed in Section 4, in fact, 
the resolution led to a reduced availability of 
credit for the Amazon biome, bringing positive 
results to slowing deforestation (Assunção et al. 
2013a). However, other documents evaluating 
the effectiveness of Resolution 3545/2008 of the 
National Monetary Council – which set such 
conditions – found that it suffered from a lack of 
effective monitoring.19

Chronic problems of understaffing, lack of 
sustained funding and corruption within federal 
and state agencies are further factors. Any policy 
for deforestation or REDD+, therefore, will be 
effective only to the extent that there is effective 
monitoring and enforcement of the new Forest 
Law. Environmental agencies such as IBAMA will 
have to enhance enforcement and control. Despite 
the need in some cases for the creation of new 
institutions to support REDD+ implementation, 
greater efficiency could be attained through 
targeted investments and staffing to improve the 
capacity of institutions already in place in Brazil, 
such as INPE, CONAFLOR, CONAMA and state 
environmental secretariats. 

However, it is worth noting an important limit to 
command and control as a deforestation reduction 
tool in the Amazon: the inability of this measure 
to affect large-scale producers. According to Telles 
do Valle (2013) – IBAMA is highly inefficient in 
collecting fines. There are different reasons for this 
fiscal inefficiency and it is difficult to conclude 
a general rule, but the study shows that agencies 
that apply relatively smaller individual values tend 
to have greater success in collecting fines. This 
reinforces the idea that small offenders (often 
small farmers in the case of IBAMA) – who do 
not want or cannot hire lawyers to challenge or 
disrupt administrative proceedings – are more 
reliable payers. 

19  According to a public audit by the Auditor General of 
the Union, in 2009, the effectiveness of existing government 
programs to combat deforestation as a way to mitigate 
emissions of greenhouse gases was limited due to the 
reduction of critical spending programs, contradictory policies 
and failure in the use of credit resources for forest restoration 
(TCU 2009).

According to data analyzed in the study, the 
major debtors are those who usually delay or 
even cancel the payment of their debts to the 
extent that more than 98% of the amount of 
fines, equivalent to 40% of the cases, were either 
canceled, prescribed or are still in the process 
of being enforced. This fact was reflected in 
the changes of the current Forestry Law, and 
the argument is the basis used by the federal 
government for the amnesty of fines for illegal 
deforestation. Another possible inference 
concerns the relationship between those fined 
and the fining authority. In cases where the 
apprehended party has a more or less permanent 
dependency relationship with a surveillance 
or regulatory agency, the payment of fines 
tends to be more frequent than in cases where 
the relationship is only sporadic, arising from 
isolated instances of enforcement (Telles do 
Valle  2013).

Another important mechanism to effectively 
combat deforestation with direct implications 
for REDD+ is the Rural Environmental 
Registry (CAR), whose main objective is the 
environmental assessment of rural properties, 
mainly evaluating compliance with forest 
legislation. As explained in other sections 
of this study (Section 4, Table 2), based on 
that mechanism, it is possible to identify 
environmental liabilities and force landowners to 
restore as well as to guide public policies related 
to economic incentives for forest restoration. 
CAR aims to establish a database for controlling, 
monitoring, and the environmental and 
economic planning of rural properties – as well 
as for controlling deforestation and reducing 
emissions of greenhouse gases. Thus, to be more 
effective, CAR needs to be improved and to 
exceed the limits of its current use; otherwise, it 
operates as a simple registration entity. CAR has 
yet to reach its goal of 100% coverage of rural 
properties, and its validation as a tool to track 
changes in land use.

To improve efficiency even further, it is necessary 
to achieve consistency among regulatory roles of 
the ministries whose responsibilities are directly 
associated with REDD+ implementation, 
particularly the MMA, MAPA and MDA. Such 
consistency is needed both horizontally (between 
ministries) and vertically (between levels of 
government). There is also a need to simplify 
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procedures for approval of community forest 
management and non-timber forest management.

In terms of equity, REDD+ policies should be 
developed to ensure distribution of benefits 
in response to the directives of macro policies, 
including the National Climate Change Plan 
(PNMC) and PPCDAm. These policies, as 
they were articulated, vaguely alluded to the 
need to benefit economically marginalized and 
disadvantaged groups. They require more specific 
courses of action to achieve their goals. The 
inclusion of these groups’ representatives on the 
boards that direct these initiatives would represent 
a first step toward meeting their needs.

9.2.2 Implications of the 3Es for land 
tenure and property rights

The Brazilian Amazon is characterized by a high 
degree of uncertainty regarding land tenure and 
ownership rights: approximately one-third of the 
Legal Amazon (158 million ha) consists of private 
land claims yet to be fully verified by the federal 
land reform agency. High deforestation associated 
with livestock expansion generally occurs in 
areas that are illegally occupied and then cleared 
for pastures, a process historically recognized by 
federal and state authorities as representing an 
‘improvement’ of public lands and a formal means 
for gaining land title. 

The regularization of land tenure and property 
rights are key steps for securing effectiveness, 
efficiency and equity. If the ‘forest guardians,’ 
remain without definitive land titles and property 
rights, benefit-sharing and co-benefits distribution 
will be difficult to achieve, affecting the realization 
of the 3Es. There is also a need to improve data on 
land tenure in the Brazilian Amazon. Data have 
long been characterized by severe information 
gaps and a high degree of uncertainty. In addition, 
a lack of coherence regarding land tenure rights 
could contribute to REDD+ inefficiency. 

The results of a recent study (Duchelle et al. 
2014) showed that clear and secure land tenure 
rights – essential for implementation of command-
and-control and incentives mechanisms – besides 
being simply prerequisites, are also a potential 
result of REDD+ initiatives. In various local 
initiatives, the Amazon Fund provides resources 
for implementation of CAR activities in local 

territories, enabling small farmers to obtain titles 
through the Legal Land Program. REDD+ land 
regularization initiatives serve as an attraction 
for local people, as land titles can bring tangible 
benefits to farmers who live and work in insecure 
contexts. According to the study, the funds 
dedicated to the preparation of REDD+ initiatives 
can be used to support government activities 
related to land tenure and agrarian reform, as seen 
in the pilot Brazilian REDD+ initiatives analyzed, 
which later will have positive implications 
for the conservation of natural resources and 
sustainable development.

9.2.3 Implications of the 3Es for MRV 
capacity

Brazil is one of the most advanced countries in 
the world in terms of capacity to monitor its 
forest resources using remote sensing and GIS 
technologies. Since the creation of the National 
Institute of Space Research (INPE) in the mid-
1970s, the federal government has invested in 
developing institutional capacity to monitor 
forests, especially in the Amazon region, based on 
remote sensing. In terms of MRV capacities, the 
country has all the necessary tools for REDD+ 
efficiency and effectiveness. INPE, SIPAM and 
IBAMA have together demonstrated their capacity 
in this respect. One important issue is that of MRV 
timing, that is, the moment in which the data are 
analyzed. The more accurate PRODES satellite 
imagery is analyzed only on an annual basis, at 
least 6 months after the fact; the less accurate 
DETER imagery can be analyzed in real time 
but is subject to greater discrepancies. An INPE 
study showed that DETER identifies 92% of the 
deforestation and degradation areas identified 
by PRODES (INPE 2008). Local early warning 
schemes to detect deforestation threats are needed. 

A good example is the Google initiative for Surui 
tribes in Rondônia and Mato Grosso, which 
provides handheld devices that link to locally 
managed databases, permitting the tribes to 
monitor local deforestation themselves. With 
the help of the US-based Amazon Conservation 
Team, indigenous peoples are being trained to 
monitor deforestation through the use of these 
devices. According to Almir Surui, the chief of 
the tribe, this mechanism has been very effective 
(Lean 2008). Besides these local innovations, 
state strategies for MRV, such as the ICV/Imazon 
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partnership to deal with deforestation in Mato 
Grosso, which published a monthly monitoring 
newsletter from 2006 to 2008 –  the Forest 
Transparency Program (Hayashi 2010) –  offer a 
reminder of the potential for independent civil 
society oversight, although their continuity cannot 
be guaranteed. 

However, the MRV model proposed by the 
federal government for ENREDD+ is the national 
approach, providing an initial accounting for each 
biome and then at the national level. It excluded, 
for now, the model of individual projects (which 
follows an approach of accounting, generation 
and distribution of certificates based on the 
results of each project), as well as the model of 
the integrated approach (which establishes an 
integration of individual projects in some form of 
REDD+ registry). According to the approved text 
of ENREDD+, the Warsaw Framework reiterates 
agreement on the national approach to the 
implementation of REDD+ activities, accepting, 
if necessary on an interim basis, an approach at 
the subnational scale, bringing the international 
architecture of REDD+ entirely to results-based 
payments for national actions. The government 
also points out that the national approach has the 
advantage of greater effectiveness of actions, less 
risk of leakage and double counting of results, 
and a relatively low cost of deployment. This is 
a point that sparks concern, since it is not yet 
known how different individual projects and 
local REDD+ initiatives that already exist in 
Brazil will be incorporated into the ENREDD+ 
accounting system.

9.2.4 Implications for the 3Es of financing 
policy options and cost–benefit outcomes 
of REDD+

In terms of capacity to develop strategies to finance 
REDD+, Brazil took a great step forward with 
the creation of the Amazon Fund in 2008. The 
administration of the fund and its management 
are being carried out by BNDES, in the interests 
of transparency and accountability. However, 
despite the important role of the independent 
advisory commission (COFA) created to oversee 
the fund’s activities, final funding decisions are 
made internally by BNDES, seemingly with little 
reference to considerations associated with the 3Es. 
Project actions are primarily focused on improving 
the governance and enforcement of existing land 
use policies and tenure constraints, rather than 

on testing and improving instruments for benefit 
sharing. Nevertheless, at the outset, given the very 
high rates of illegal deforestation, as estimated in 
this study, an emphasis on the REDD+ readiness 
phase on building local enforcement capacity and 
property rights regularization is an essential first 
step to achieve the 3Es.

9.2.5 Implications for the 3Es of 
participation and coordination 

In general terms, it is recognized in Brazil 
that channels of participation that articulate 
representatives of the population, forest managers 
and members of the public sector in practices 
related to management of public goods are 
extremely important for reducing deforestation and 
degradation. The right to participate from the early 
stages of decision-making, effectively engaging the 
various stakeholders, is a necessary condition of 
Amazon Fund financing; civil society organizations 
are seeking to enhance this by creating more 
dynamic channels of interaction (e.g. websites 
and discussion groups recently created by ISA and 
GTA). It is widely perceived that more democratic 
and interactive processes of participation could 
enhance the 3Es in a REDD+ regime. The talks 
held by the Amazon Fund team to discuss and 
promote potential project opportunities with state 
and local governments in each state of the Amazon, 
is a positive example. Recently, due to the launch 
of the public call to select proposals to obtain 
non-repayable financial support for development 
and implementation of Land Management and 
Environmental Plans (PGTAs) in indigenous 
territories in the Amazon biome, the Amazon 
Fund, the MMA and FUNAI conducted several 
regional workshops focused on training and 
answering questions from potential bidders and 
interested parties. 

In terms of coordination, Brazil has until recently 
conducted its efforts to combat deforestation by 
following a more vertical approach; in other words, 
coordination has been centralized and top-down. 
However, due in part to a policy vacuum at the 
federal level regarding the specific architecture 
and intergovernmental coordination, REDD+ 
strategies have responded to policy development 
by subnational authorities in collaboration or 
independently of major national or international 
NGO initiatives. This strategy has often been 
pursued without clear partnership with local-
level institutions or stakeholders. This approach 
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could decrease efficiency and also have negative 
implications for equity. It is necessary to include 
local institutions in REDD+ coordination actions 
in Brazil, thus creating a more decentralized 
process of coordination while maintaining unified 
criteria and standards for monitoring results. 

During the ENREDD+ preparation process, 
the federal government conducted a series 
of workshops with the NGO community to 
collect inputs and encourage dialogue on Brazil’s 
position in terms of transition funding into 
a REDD+ regime. In 2012, representatives 
of social movements having a climate agenda 
presented the organized societies’ contributions 
for ENREDD+ to the federal government. The 
points discussed in the document covered topics 
such as: financing, safeguards, distribution 
of benefits, among others. On occasion, 
representatives of civil society called for more 
opportunities for dialogue between the federal 
government – through the MMA as well as other 
spheres of government – and the Observatories 
of Climate (OC) and REDD+. It is noteworthy, 
that there was no official manifestation from the 
government regarding the contributions made by 
civil society.

Recently, the Brazilian member states of the 
GCF presented their contributions to the 
regulation of a REDD+ policy in the Brazilian 
Amazon (GCF 2014), proposing the division 
of efforts and the potential benefits of reducing 
deforestation between the federal government 
and the states of Amazon (this may include actors 
other than the state governments). For GCF, this 
allocation, if performed properly, can optimize 
the implementation of actions appropriate to the 
reality of each state, involving all relevant actors – 
such as: municipalities, government, indigenous 
communities, traditional communities, 
landowners, among others. The proposal was 
drawn up jointly and in a consensual manner by 
the members, based on a number of meetings, 
studies and previous work undertaken by the 
states themselves in partnership with several civil 
society organizations – such as the Institute for 
Conservation and Sustainable Development 
of Amazonas (IDESAM), the Amazon 
Environmental Research Institute (IPAM), the 
Center for Life Institute (ICV), among others. 
There has been no official response from the 
government on this proposal.

The effort to coordinate the various initiatives to 
reduce deforestation has been carried out under 
the National Plan on Climate Change and Action 
Plans in the biomes, but still needs improvement 
in at least two respects. The first refers to the need 
for more thorough and detailed knowledge on the 
effectiveness of these initiatives in terms of climate 
change mitigation, supporting their allocation 
of resources and the creation of new incentive 
instruments. The second aspect concerns the lack 
of the systematic collection of information about 
safeguards that enhance the social, economic and 
environmental benefits of actions for REDD+ – 
enabling investors to manage their risks (MMA 
2015). One of the activities provided for in the 
ENREDD+ is the creation of an impact matrix 
to analyze the effectiveness and efficiency of a 
range of public policies that contribute to the 
achievement of REDD+ results. This information 
will be essential to support investment decisions on 
initiatives with recently raised funds, in addition 
to explore potential complementarities between 
proposed policies and current initiatives. 

The REDD+ Safeguards Information System 
(SISREDD+), required by the UNFCCC, has 
been constructed by the federal government along 
with civil society organizations, as an important 
tool to support decision-making, assess impacts 
and social and environmental benefits achieved, in 
addition to supporting governance and effective 
implementation of REDD+ in the country. 
SISREDD+ will have a nationwide approach 
(initiating its implementation from the start by 
biome). The MMA will coordinating this system, 
in conjunction with existing information systems 
and in partnership with national and state climate 
change forums. It will be periodically reviewed and 
adapted to new challenges and priorities. Potential 
users will be the participants and beneficiaries 
of programs and initiatives that receive 
REDD+ resources – besides actors interested in 
implementing actions, such as NGOs, businesses, 
government agencies, investors, donors and the 
international community (MMA 2015).

9.2.6 Implications for the 3Es of other 
issues relevant to REDD+

Other relevant aspects of the REDD+ debate 
in Brazil include the rights of indigenous and 
traditional communities, benefit sharing and 
demand for forest resources.
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Brazil is a signatory to ILO Convention no. 
169 (adopted in June 1989 and in force since 
September 1989) and the UN Declaration on 
the Rights of Indigenous Peoples, adopted in 
September 2007. However, these international 
agreements have not been effectively implemented 
in the Brazilian Amazon, especially within the 
context of the planning of major infrastructure 
projects (especially hydroelectric dams) that 
directly and indirectly affect indigenous peoples 
and their territories. 

Despite recent progress in the legal recognition 
of indigenous lands, many of these areas are 
subject to pressures from ranchers, placer miners 

(garimpeiros), loggers, commercial fishermen 
and hunters, resulting in social conflicts that 
compromise the exclusive rights to natural 
resources guaranteed to indigenous peoples under 
Brazilian law.

However, it is clear from the results of recent 
public hearings on the principles and criteria for 
REDD+ projects (see Section 2.3.3) that actors 
representing indigenous and traditional peoples in 
the Amazon are aware of the relevance of tenure 
security in obtaining access to benefits associated 
with REDD+, and are inserting these concerns into 
the negotiation of a REDD+ strategy that addresses 
equity issues as a high priority.



There are still a number of unknown variables 
in the implementation of REDD+ in Brazil, 
paralleling the situation in the international 
regime. Although the country has an enviable 
ability to monitor deforestation trends and forest 
degradation, over a coverage that is being extended 
to the entire national territory, the bases for the 
governance of the most effective interventions to 
ensure their stabilization and reduction are still 
thin at the federal level. At the state and local 
levels, lack of political will to take on the burden 
of control and enforcement result in delays 
and repeated environmental crimes, sometimes 
concealed through bribery of public officials.

With the publication of ENREDD+ during 
COP21, apparently to meet the demands of the 
Warsaw Framework, there is an immediate need 
to mobilize efforts between actors at all levels, 
aiming at a more appropriate structure for the 
National REDD+ Commission and its Advisory 
Chambers as well as how the ENREDD+ will be 
put into practice. Nonetheless, the persistence 
of disagreements between the federal and state 
levels, and the lack of definition of the status of 
projects and sub-programs within the resource 
sharing system represents a significant obstacle 
to the mobilization process of actors and projects 
supporting REDD+. Although the global financial 
crisis and the drop in the value of CO2 in the 
international market affect voluntary resource 
flows, the lack of regulation of the regime causes 
even greater apprehension.

Despite these uncertainties, this third edition of 
the national profile of REDD+ in Brazil shows 
significant progress in the governance of forest 
resources in the country, and the development of 

economic and regulatory instruments (e.g. CAR) 
that contribute to efforts, already very effective, 
to reduce the annual rate of deforestation in the 
Amazon, which has dropped over 79% since 2004. 
However, even having managed to achieve the goal 
of reducing emissions, the distribution of benefits 
and resources derived from REDD+ should be 
based on the country’s performance in achieving 
this goal. Therefore, there must be an assignment 
of resources generated by REDD+ through the 
results of reduced deforestation; this requires that 
in addition to performance indicators for results at 
each phase of REDD+, this attribution should also 
stem from the generation of co-benefits – such as 
improved forest governance and poverty reduction.

The main change that occurred in this period 
was the adoption of the new Forest Law, which 
represents a substantial loss in areas nominally 
protected on private property, but potentially 
allows better management by the government 
if all the legislative components are put into 
effect. This process mobilizes actors to contribute 
to states’ efforts to lay the groundwork for the 
implementation of the new Forest Law, in 
order to facilitate credit flows and budgetary 
resources conditioned to a better environmental 
performance. Part of this effort is represented by 
the process of certification as ‘green municipalities,’ 
which shows the effectiveness of the embargo 
established by the National Monetary Council’s 
Normative Instrument in 2009 informed by 
MMA’s ‘black list’ of highest deforesters.

Lastly, it is important to note that the initial 
idea of REDD+ is based on creating positive 
incentives and policy reforms in the forest sector, 
where there is a great risk that REDD+ will not 

10  Conclusions: Next steps for Brazil 
on REDD+
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able to compete with current activities that cause 
deforestation in the country. Therefore, initiatives 
directed to REDD+ need to take into account 
the importance of changes in incentives and 
policy reform, coordinated with other sectors 
besides the forest sector. Reducing deforestation 
is an extremely complex objective which involves 

different actors and a variety of governance 
approaches. The National REDD+ Strategy 
has yet to make clear the role of different 
actors, especially the private sector, as well 
as which incentives and reforms will be 
part of the governance that REDD+ aims 
to achieve.
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Entendendo a eficácia do financiamento 
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- Subsídios à discussão de repartição de 
benefícios – 1a edição –Brasília, DF: Instituto 
de Pesquisa Ambiental da Amazônia.

[OABC] Observatório da Agricultura de Baixo 
Carbono. Programa ABC por estados. São 
Paulo: OABC. Accessed 22 August 2016. 
http://www.observatorioabc.com.br/mapa-
sistema-abc?locale=pt-br

[OABC] Observatório ABC. 2015. Análise dos 
Recursos do Programa ABC - Visão Regional. 
São Paulo: Observatório ABC. Accessed 
15 December 2015. https://s3-sa-east-1.
amazonaws.com/arquivos.gvces.com.br/
arquivos_gvces/arquivos/340/ObsABC_
Relatorio2_AnaliseRecursosRegional_
Completo.pdf

[OC] Observatório do Clima. n.d. Em consenso 
inédito, entidades pedem mudanças 
em comissão de REDD+. Brazil: OC. 
Accessed 22 August 2016. http://www.
observatoriodoclima.eco.br/em-consenso-
inedito-entidades-pedem-mudancas-em-
comissao-de-redd/

[OCF] Observatório do Código Florestal. n.d. 
Quem somos: o Observatório. Brasília: 
OCF. Accessed 22 June 2016. http://www.
observatorioflorestal.org.br/pagina-basica/o-
observatorio-do-codigo-florestal

O Eco. 2014. Incra promete reduzir desmatamento 
em assentamentos. Rio de Janeiro: INCRA. 
Accessed 15 April 2014. http://www.oeco.
org.br/noticias/27459-incra-promete-reduzir-
desmatamento-em-assentamentos

[OESP] O Estado de São Paulo. 2011. MPF 
processa bancos por financiarem o desmatamento. 
O Estado de São Paulo, 1.o de abril. Accessed 
8 April 2011. http://www.estadao.com.br/
noticias/geral,planeta-imp-,700190. 

http://news.mongabay.com/2010/0307-brazil_us_mou.html
http://news.mongabay.com/2010/0307-brazil_us_mou.html
http://news.mongabay.com/2010/0307-brazil_us_mou.html
http://telmadmonteiro.blogspot.de/2008/09/conama-um-conselho-doente.html.%20Acessed%2022%20August%202016
http://telmadmonteiro.blogspot.de/2008/09/conama-um-conselho-doente.html.%20Acessed%2022%20August%202016
http://telmadmonteiro.blogspot.de/2008/09/conama-um-conselho-doente.html.%20Acessed%2022%20August%202016
http://www.observatorioabc.com.br/mapa-sistema-abc?locale=pt-br
http://www.observatorioabc.com.br/mapa-sistema-abc?locale=pt-br
http://www.observatoriodoclima.eco.br/em-consenso-inedito-entidades-pedem-mudancas-em-comissao-de-redd/
http://www.observatoriodoclima.eco.br/em-consenso-inedito-entidades-pedem-mudancas-em-comissao-de-redd/
http://www.observatoriodoclima.eco.br/em-consenso-inedito-entidades-pedem-mudancas-em-comissao-de-redd/
http://www.observatoriodoclima.eco.br/em-consenso-inedito-entidades-pedem-mudancas-em-comissao-de-redd/


110 | Peter H. May, Maria Fernanda Gebara, Luiza Muccillo de Barcellos, Maytê Benicio Rizek and Brent Millikan

Oliveira A. 1983. Ocupação humana. In Salati E, 
Junk WJ, Shubart EOR and Oliveira AE, eds. 
Amazônia: desenvolvimento, integração, ecologia, 
CNPq. São Paulo: Editora Brasiliense.

Oliveira M. 2015. Congresso em centro indígena 
reúne cerca de mil pessoas em Cacoal, RO. 
Rondônia: G1. Accessed 06 September 
2015. http://g1.globo.com/ro/rondonia/
noticia/2015/05/congresso-em-centro-
indigena-atrai-cerca-de-mil-pessoas-em-cacoal-
ro.html

Pereira SNC. 2010. Payment for environmental 
services in the Amazon forest: how can 
conservation and development be reconciled? 
Journal of Environment Development 
19(2):171–90.

Pinedo-Vasquez M, Zarin DJ, Coffey K, Padoch 
C and Rabelo F. 2001. Post-boom logging in 
Amazonia. Human Ecology 29(2):219–39.

[PNAD] Pesquisa Nacional por Amostra de 
Domicílios. 2004. Pesquisa Nacional por 
Amostra de Domicílios: Segurança alimentar. 
Rio de Janeiro: Instituto Brasileiro de 
Geografia e Estatística.

Queiroz A. 2009. The Bolsa Floresta Program. 
Presentation given by the Amazon Working 
Group (Grupo de Trabalho da Amazonia 
– GTA) at the Environmental Services 
for Poverty Alleviation (ESPA) workshop, 
organized in partnership with the Global 
Canopy Program (GCP). September 2009. 
Manaus, Brazil.

Ribot J. 2002. Democratic Decentralization of 
Natural Resources: Institutionalizing Popular 
Participation. Washington, DC: World 
Resources Institute.

Reis T, Crisostomo AC, Bortolollo F and 
Moutinho P. 2015. De Lima a Paris: resultados 
da COP20 e perspectivas para a COP21. 
Brasília-DF: Instituto de Pesquisa Ambiental 
da Amazônia (IPAM).

Richards M and Jenkins M. 2007. Potential and 
challenges of payments for ecosystem services 
from tropical forests. Overseas Development 
Institute Forest Policy and Environment 
Programme, Forestry Briefing 16. London: 
https://www.odi.org/sites/odi.org.uk/files/odi-
assets/publications-opinion-files/816.pdf

Rocha MTP. 2013. Concessão de florestas públicas: 
considerações sobre o 1º edital do estado do 
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