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Sulla nozione di patrimonio culturale

How sectoral policy can benefit the protection of multi-functional cultural heritage? The case
of agricultural landscape and the EU rural development policy

di Dana Salpina

Sommario: 1. Introduction: Agricultural landscape as a multifunctional cultural heritage.
- 2. CAP: From food production to rural development
and landscape preservation? - 3. The EU Regulation 1305/2013 on support for rural development and its
measures for the preservation of
agricultural landscapes. - 4. From theory to practice: The articulation of
 the EU policy measures in the RDP of Liguria and their use for the
preservation
of the agricultural landscape of Cinque Terre. - 5. Concluding remarks.

In order to
shed light on the interactions between the sectoral policies and heritage
protection objectives, this article focuses on the preservation of
agricultural
landscapes within the EU rural development policy, the second pillar of the
CAP, which is often put forward as being powerful instrument in
transforming
the European agricultural landscapes. Based on the analysis of the EU 1305/2013
Regulation, rural development plan of Liguria and semi-
structured interviews
with key stakeholders, the article highlights the points of weakness and
strength of the communitarian rural development policy in
regards to the
preservation of heritage agricultural landscape.

Keywords: Agricultural Landscape; EU Rural Development Policy;
Landscape Preservation; Multifunctional Heritage; CAP.

1. Introduction: Agricultural landscape as a multifunctional
cultural heritage

From the
perspective of academic stream defending the functionalism of heritage, society
and societal processes endow cultural heritage with
values and functions [1]. However, only certain typologies of
 cultural heritage clearly manifest both cultural (e.g., associated with historic,
identity or aesthetic values) and continuous 'use' functions. Think of fashion
 as heritage [2], industrial heritage [3] and cultural landscape.
Indeed as stated
 in the preamble of the European Landscape Convention (2000) 'the landscape has an important public interest role in the
cultural,
ecological, environmental and social fields, and constitutes a resource
favourable to economic activity' [4]. It is particularly evident on
the example of
agricultural landscapes, which involves an
intricate plot of interrelated interests such as environmental protection, food
security,
development of rural economies, preservation of cultural diversity
and recreational space. Thus, if we look at agricultural landscapes with the
eyes of
ecologist or biologist, we might first see the environmental characteristics of
an agricultural landscape, while from the perspective of
economic sector the
 attention would shift towards its productive function. It means that in
 addition to ecosystem services
 agricultural
landscapes provide a range of monetary
and private goods [5].

However, there is also the cultural dimension of agricultural landscape
 that endows it with heritage function. As defined by the agrarian
historian
Emilio Sereni agricultural landscape is "the
 form that man, in the course and for the ends of his agricultural productive
 activities,
impresses on the natural landscape" [6]. In other words, it is a product of a
long historical trajectory, encompassing both tangible (e.g., dry-
stone wall
terraces, rural architecture, and irrigation systems) and intangible (e.g.,
traditional agricultural practices and savoir-faire)
patterns
created, used, transformed and developed by people. As such, the
concept has a close relation with the idea of humanity and history. However,
besides
the historic value intrinsic to cultural heritage, there is the socio-symbolic
 aspects of agricultural landscapes that exist 'by virtue of
being perceived, experienced, and
contextualized by people' [7]. This
cognitive dimension has direct relevance for the development
of emotional
ties of individual and society to certain territory, also named as
the sense of identity [8].

The global recognition of agricultural landscapes as
heritage is the recent trend, which has initiated with the introduction of the
category of
'cultural landscapes' within the framework of the World Heritage
 Convention (1972) of UNESCO (United Nations Educational, Scientific and
Cultural Organization) in 1992, and the first inscription of agricultural
landscape in the World Heritage List in 1995 [9].
Nowadays, the number
of globally protected agricultural landscapes as well as
the legal and institutional tools recognizing them is growing [10]. However, being at once
productive
 land, natural milieu and cultural construct involving a series of interests
 (e.g., conservation vs. production, development vs.
preservation) and sectoral
policies makes the protection of agricultural landscapes a complex task (Figure,
1).

Figure 1.
Agricultural landscape as a heritage with multiple functions. Author's
elaboration.

The strong dependence of multifunctional heritage from sectoral policies
is particularly evident in the relation between the EU agricultural policy
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and
agricultural landscape. The latter has seen dramatic changes during the post-war
agricultural intensification [11], and
currently continues to
change but this time in the direction of sustainable
production and rural development. While the main
objective of agricultural policy will always
remain the food production and
safety [12], in the context of
rural development, which directly relies on the well-being of rural population,
the
preservation of agricultural landscape becomes a pivotal instrument in
achieving the current policy objectives [13].

In this view, there has been an increasing scientific interest in the degree of
protection and support provided by modern EU agricultural policy
for the
ecosystem services [14] and territorial
development [15]. However, its role in the
preservation of heritage agricultural landscapes is
poorly explored topic. The
paper therefore examines the second pillar of the CAP on rural development and
questions whether and how the
current
policy measures benefit the preservation of heritage agricultural landscapes? In
order to answer this question the first section briefly
introduces to the
European agricultural policy and its evolution in relation to environmental and
 heritage protection objectives. The second
section focuses on the rural
development and its measures related to the preservation of agricultural
 landscapes. More precisely, it examines
the EU Regulation 1305/2013 on support
for rural development and evaluates its possible impact on agricultural
landscapes. The third section
discusses the application of these measures at
the local level through analysis of the rural development plan (RDP) of
Liguria. It evaluates the
benefits and limits of the sectoral plan vis-à-vis the preservation of the
agricultural landscape of Cinque Terre recognized as World Heritage site
[16].

Finally, the paper highlights the main points of strength and limits of
the communitarian rural development policy in relation to the preservation
of
heritage agricultural landscapes. Thus, the former rely in the direct forms of
 support for the maintenance and restoration of cultural and
natural heritage
elements present in rural landscapes. While the latter concern the operational
limits including the weakness of the information
channel between the
responsible authorities and farmers, the lack of attention to the traditional agricultural
knowledge and practices, as well as
the inflexibility to the morphological and
 socio-economic specificities of heritage agricultural landscapes. This is
 because the agricultural
landscapes within the EU agricultural policy are seen
merely through the prism of the environmental services. The concluding remarks
highlight
the necessity in more inclusive policy measures for the next
programming period (2020-2027), which lives a room for the local policy makers
to
adopt the EU support to the needs of specific sites.

2. CAP: From
food production to rural
development and landscape preservation?

In the first decades after the World War II, the main
objectives of the EU agricultural policy (known as CAP) were the maximization
of the
agricultural productivity and stabilization of agricultural market. The
 intensification of agriculture has led to the negative transformations in
terms
of simplification of landscape mosaic [17],
soil and water erosion, air pollution and impoverishment of agrobiodiversity [18]. Since then,
the agricultural policy
has evolved considerably and through the major reforms the environmental
 protection has become one of the major
concerns of the current CAP. First,
under the agri-environmental regulation [19], farmers started to receive a financial
 support for reduction
agro-chemical inputs and extensive forms of agriculture,
 which permitted to mitigate the impact of farming activities and consequently
 to
protect the rural landscape [20].

Further, in the beginning of 2000s, the rural development
 policy has become the second pillar of the CAP, which was the reflection of the
development issues in the rural environment [21].
During the previous programming period (2007-2013), the community strategic
guidelines
have outlined the multifunctional role played by agriculture in
 sustaining the richness and diversity of landscape, food security and
cultural/natural heritage of Europe [22].
Although the CAP is not responsible for landscape protection in direct manner,
 today it is often put
forward as being powerful instrument in transformations
occurred in the European agricultural landscapes [23]. That is because the agricultural
policy has a great power over decisions of farmers - the main custodians of
agricultural landscapes. The opportunities and limits designed in the
CAP can
result in the transformation, degradation or preservation of agricultural
landscapes.

The modern CAP is based on the joint provision of
public and private goods, which means that farmers are remunerated not only on
the basis of
their marketed production, but also for delivering of the wider
 public good services [24], which have
no direct market value (e.g., cultural
landscape or agro-biodiversity) [25]. It recognizes traditional agricultural
 landscapes as a part of the cultural and natural heritage, while the
ecological
integrity and the scenic value of landscapes are seen as the important elements
in attractiveness of rural areas for business, tourism,
and life in general [26]. Thus, only traditional agricultural landscapes and those having scenic value and transmitting ecological integrity are
recognized as a
public good worth of being preserved. This 'landscape-oriented' approach is
interpreted in two pillars: 1) direct payments for the
provision of
agri-environmental 'benefits', constituting the major part of the CAP
expenditure (around 70%); 2) rural development policy that
takes a small
portion of CAP expenditure, however, considered to have closer focus on the
landscape preservation objectives [27].

3. The EU Regulation 1305/2013 on support for rural
development and its measures for the preservation of agricultural
landscapes

The EU rural development policy was initially
introduced simply as an income support for farmers operating in poor quality
lands. Currently the
policy is governed by the Regulation 1305/2013, herein
referred to as the Regulation, which stipulates that 'restoring, preserving and enhancing
ecosystems [...] including high
nature farming as well as the state of European landscape' is one of the
six priority areas of the policy for 2014-
2020 [28]. This demonstrate an increasing awareness on the environmental and
landscape values present in agricultural lands and on important
role played by
the policy measures in their preservation.

While designing their RDPs the EU Member States and
regions have to address at least four priority areas set by the Regulation [29]. However,
the selection of the focus areas,
measures, and sub-measures is under the jurisdiction state/regions, and
therefore can be shaped according to
regional characteristics and needs [30]. The analysis of the Regulation has
shown a number of measures that theoretically can be used in the
preservation
of tangible and intangible elements of the agricultural landscapes (Table, 1).

 

Table
1. Measures of Rural Development Policies (2014-2020) that might be relevant
for the preservation of heritage agricultural
landscapes [31]

Measure What it supports? How it can influence the preservation of agricultural
landscapes?

Positive
(+)/
Negative
(-)
Impact

(1) Knowledge
transfer and
information
actions

(Art. 14)
 Vocational training and skills acquisition
actions, demonstration activities
 and information
actions.

The support
 provided within this measure can be used in
organization of training courses
 aimed to preserve traditional
knowledge and agricultural practices, and
 therefore help to
maintain the heritage agricultural landscapes and enhance
 the
local production.

+

(4) Investments
in physical assets

(Art. 17)
Improvement of the overall performance
and sustainability of the farm through
modernization (water and energy saving), as well
as other improvements linked
to agri-environment-
climate objectives.

This effect of
 this measure is twofold. On the one hand, it may
benefit the environmental
 dimension of agricultural landscapes.
On the other hand, the effect of such
modernizations can affect
the aesthetic, cultural or historic values of
 heritage agricultural
landscapes.

+-

(5) Restoring (Art. 18) Risk
 management and mitigation; the This measure is
 particularly relevant for the fragile agricultural ++
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agricultural
production
potential
damaged by
natural disasters
and
 catastrophic
events and
introduction of
appropriate
prevention
actions

restoration of agricultural land and
 production
potential after nature caused disasters.

landscapes

(6) Farm and
business
development

(Art. 19)
 Business start-ups of young farmers;
development of small farms; development
of non-
agricultural activities.

This measure
 can help to balance the age of the farmers and
therefore abandonment of
historic agricultural landscapes. In the
case of development of small farms,
 the effect can be twofold,
because it may result in the enlargement of land
 parcels, and
therefore bring to the simplification of land mosaic. What
concerns
the development of non-agricultural activities, its benefit will
depend on the type of future activities. Thus, not balanced
development of
agritourism may bring to partial abandonment of
agricultural activities in
favor of hospitality services.

+-

(7) Basic
services
and village
renewal in rural
areas

(Art. 20)
Drawing up and updating of management
and protection plans for Natura 2000
 sites and
other areas of high nature value; improvement of
rural
 infrastructure; studies and investments
associated with the maintenance,
 restoration and
upgrading of the cultural and natural heritage of
villages,
 rural landscapes and high nature value
sites, including related
socio-economic aspects, as
well as environmental awareness actions.

The measure can
 benefit the tangible dimension of agricultural
landscapes (e.g., restauration
of rural architecture), and improve
the management of the sites.

++

(10)
 Agri-
environment-
climate payments

(Art. 28)
 Preservation and promotion of the
necessary changes to agricultural practices
 that
make a positive contribution to
 the environment
and climate.

The measure
 covers only those commitments going beyond the
baseline standards of EU
 (e.g., 'greening'), State and Region
concerned. However, considering that
 traditional agricultural
practices are usually sustainable in terms of
 environmental
protection, their protection and improvement might be supported
by this measure.

+

(13) Payments
to
areas facing
natural or other
specific
constraints

(Art. 31)
Support for the farmers in mountain areas
other areas facing natural or other
specific
constraints

It can prevent
abandonment of agricultural, pastoral activities in
'difficult' territories
(high altitude, steep slopes, climate) +

 

The table shows that there is a wide range of rural
development measures that can have positive outcomes on landscape protection
through the
incentives for the environmentally sustainable land use and
production systems. However, it is important to note that the Regulation does
not
mention UNESCO sites or cultural landscapes in specific manner. The
reference is made only to the Natura 2000 sites [32] and natural protected
areas. In this
 view, the communitarian rural development policy leaves a room for adapting a
 broader policy framework on domestic level.
Therefore, the local (regional)
 rural development plans can serve not only as the operative instruments, but
 also develop a system going
beyond merely environmental and production
objectives. In order to understand how the rural development policy measures
are articulated at
the local level, the next section will focus on the RDP of
the Liguria Region and its application on the agricultural landscape of Cinque
Terre.

4. From
theory to practice: The articulation of the EU policy measures in the RDP of
Liguria and their use
for the
preservation of the agricultural landscape of Cinque Terre

The terraced agricultural landscape of Cinque Terre
including five historic villages Monterosso, Vernazza, Corniglia, Manarola and
Riomaggiore
are spread in the coastal zone of the Region of Liguria
(northwestern Italy). Due to the complex morphology (steep slopes) and lack of
 flat
areas suitable for agriculture, the landscape, both along the coastal zone
and inland, is characterized by distinctive land-use practices, which
have
created agricultural terraces dating back to 1100AD [33].

Since 1997 the territory of Portovenere, Cinque Terre, and the Islands (Palmaria, Tino and Tinetto) is the UNESCO World Heritage site. The
inscription of the site under the
category 'continuing cultural landscapes' was motivated both by uniqueness and
by fragility of this agricultural
landscape. Due to the complex
geomorphological context, unfavorable tectonic and structural setting the area
is highly prone to land sliding and
the adverse effects of seasonal floods [34]. Besides the natural risk factors, the
 steep slopes of Cinque Terre hinders the mechanization of
agriculture, which
augments the average cost of the productive activity [35] and reduces the aspiration of young
generation to develop their
family vineyards. In addition, constantly growing
tourism industry 'stoles' the human resources from the agricultural sector.
According to the
last available data, in 2010 there were only 244 ha of
cultivates land [36], which strongly
contrast with over 2000 ha of terraces cultivated in
the area just several
decades ago. The terraces are managed by around 200 smallholder farmers [37], which supply the major part of their
harvest to the Social Winery (Cantina
Cinque Terre). Besides this agricultural cooperative, the territory counts
 around 20 private wineries
producing their own certified agricultural products.
However, the preservation of agricultural landscape mainly relies on the
smallholder farmers,
whose average age is relatively high (over 65).

Regardless the efforts of the local actors to preserve
the agricultural landscape [38], it
still risks to remain an emblematic element recalling
whilom flourishing
agriculture. In this context, the support provided within the EU agricultural
 policy have an increasing importance for the
preservation of the local
agriculture. Indeed, during the previous planning
period (2007-2013), the territory has
benefited the reconstruction of
aqueduct and the introduction of the network of
monorail trains called 'trenini' [39]. It is considered the major contribution of the RDP
for the
local agriculture, although the network serve only a small portion of
the territory. Currently, the RDP of
Liguria is focusing on the diversification
of agricultural activities, which is
reasonable in view of rapidly growing vine and gastronomic tourism considered
the major opportunity for the
preservation of agricultural landscapes [40]. However,
would this diversification make sense in the case of Cinque Terre, where
 tourism has
already overshadowed the local agriculture?

Within the ongoing programming period (2014-2020) the
RDP of Liguria disposes around 300 million euro [41], distributed within 15 measures
and 43
 sub-measures. The analysis of the RDP regulations has shown only few measures
 that were articulated in direct reference to the
preservation of agricultural
landscapes. This concern the measure for the improvement of the performance and
sustainability of farms provided
under the Article 17 of the EU Regulation.
Under the RDP of Liguria the measure was articulated to support the non-productive
activities such as
the restauration of traditional drystone walls, the planting
 of hedges and rows, the creation and reconstruction of water troughs (ponds,
puddles)
and wildlife observation points [42].
While in the Cinque Terre, the major part of the requests funded under this
measure regarded the
reconstruction of drystone walls. The latter is crucial
not only for the aesthetic value, but also to the bio-diversity and for
historic value of the
agricultural landscape.
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Thus, regardless the fact that the main objective of the support refers
to agro-environment objectives, the actions funded under this measure
benefited
the tangible dimension of the agricultural landscapes.

Further, the investment for basic services and village renewal provided
under the Article 20, within the RDP of Liguria was made available for
the
projects related to the maintenance, restoration and redevelopment of the
cultural and natural heritage of villages, rural landscapes and
sites of high
natural value [43]. In Cinque Terre,
this fund was requested mainly by the local authorities for the recovery of
small roads between
the farm properties, in order to improve the accessibility
of the farms and prevent the abandonment of the agricultural lands.

However, the analysis has also shown certain mismatches between the evaluations of the policy measures
presented in the previous section and
their de-facto use. This concern the investment for the vocational trainings and skills acquisition
provided under the Article 14 of the Regulation,
which within the RDP Liguria
 was limited to the trainings included in the Regional Registry (Catalogo Regionale delle Conoscenze e delle
Innovazione). Those are mainly technical trainings (e.g., use of plant
protection products and agricultural machineries) [44], which have little
reference to the
preservation of agricultural landscapes and practices. Further, a number of operational and normative issues limiting
the access
to the funds by the local farmers have emerged.

First limit is the threshold set by the RDP, which is
 not adapted to the characteristic of heritage agricultural landscapes. In
 agricultural
landscapes such as Cinque Terre, the generations of farmers were
able to preserve a number of physical and socio-economic characteristics
(e.g.,
 small plots of properties) that makes them heritage. However, this very
 characteristic hinders the preservation of the agricultural
landscape. The
 complexity of land structure in Cinque Terre implies the high cost of all types
 of interventions in the landscape. The
transportation of materials for
 restauration of dry-stone walls requires excessive expenditure in terms of
 financial resources (e.g., rent of
helicopter) and time spend by the farmers [45]. That is because the state and the
dimension of the roads between the agricultural plots do not
allow the use of
usual transportation means.

It is important to note that the RDP Liguria does
provide the measures specifically designed for the areas with natural constrains.
Indeed, the
sub-measure n. 13.1 (Indennità
 compensativa per le zone montane) aims to establish the balance between the
 income difference of the
'difficult' areas and the areas with favorable
conditions for agriculture (e.g., flatlands). All three municipalities of the
Cinque Terre (Riomaggiore,
Vernazza, Monterosso al Mare) [46] are classified eligible for such compensation. However, the interviews has
 demonstrated that the local
farmers have issues with receiving such help due to
the small dimension and fraction of their land parcels. Indeed, the technical
disposition of
the measure states that the agricultural systems of
arboriculture (e.g., vineyards) in the mountain areas have right for 500€ per
hectare. It
further specifies that the contribution less than 300€ cannot be
payed due to the administrative costs [47].
 In this context, the farmers of
Cinque Terre whose land properties often do not
exceed 0.5 hectare become ineligible for such help [48].

Second limit is that RDP Liguria is designed mainly
 for the farms with certain economic capacity. It means that besides the
 technical
requirements, the farmer need to provide the financial guarantee,
which in the case of small farms represents the main obstacle in receiving the
funds for development of the their businesses and introduction of new
 infrastructure [49]. The agricultural
 landscape of Cinque Terre has
become the World Heritage helps to its
distinctive geo-morphological and socio-economic structures. However, these
very characteristics hinder
the use of the RDP resources conceived for the
preservation of the heritage landscape. In this context, the accession to the
RDP funds for the
large-scale projects mainly rely on the National Park and the
 Social Winery. The interviews has shown the great expectations of the local
farmers in relation to the post-2020 RDP, and introduction of the specific
 regulations for the UNESCO sites. However, according to the
Agricultural
Councilor of the Region this measure may not bring substantial results, as
there is a need in more profound changes of price policies
in favor of the
areas with difficult accessibility like Cinque Terre (e.g., the differentiation
of the regional prices for the construction of dry-stone
walls and local
products).

Third limit refers to the weakness of information
channel between the responsible authorities and farmers. In order to take
advantage of these
funds the farmer first needs to be informed on the available
 opportunities. However, the semi-structured interviews with farmers have
demonstrated
that they either not properly informed on opportunities available for their
profiles, or they fears the paper requirement, calling the
system too complex
(it. 'contorto'). This issue is
particularly relevant in the case of small hold farms managed by aged
population. Although
there is already an informational desk of RDP ('sportello agricoltura'), its function
is limited to the general information on the ongoing calls [50].
It means that there is a necessity to
develop an effective one-to-one farm advisory service that can properly reach
and assist the farms.

5. Concluding remarks

A series of conflicting views and interests associated with the
multi-functionality make the protection of heritage a challenging task.
However, as
it was demonstrated on the example of agricultural landscapes, the
multi-functionality may bring additional sectoral funds for the preservation
of
heritage values. Thus, the communitarian rural
 development policy recognizes landscape as an important driver of rural
 economy, and
therefore provides the direct forms of support for non-productive
services of agriculture, including bio-diversity and landscape.

However, the research has
 shown that the objectives behind the preservation of agricultural landscapes rather
 reverberate the congruence
between the CAP and the EU environmental policy
tools (Habitat Directive, Environmental Assessment Directives), with little or
no reference to
'culture-driven' measures such as the preservation of traditional
 knowledge and agricultural practices. This sheds light on broader relations
between heritage protection objectives and sectoral policies adapting to the
global trends in terms of climate change, decrease of bio-diversity
and other environmental
problems.

Although the rural heritage and cultural values of agricultural
landscapes are cited in several documents and web pages dedicated to the CAP,
such considerations remain superficial since there is no specific policy
focusing on the procedural methods for identification and protection of the
cultural value elements present in the agricultural landscapes. The way the
policy measures articulated in situ reveals
the inflexibility of the
regional plans to the morphological and socio-economic
specificities of heritage sites. This further demonstrates that the public good
provision of
agricultural landscapes is still regarded as a by-product of land
use activities [51].

In addition, there is also the weakness of the information channel
between the responsible authorities and farmers, impeding the accession to
the
funds by smallholder farmers. Therefore, one-to-one support for the stallholder
farmers is needed, particularly for those operating in the
heritage
agricultural landscapes with high risk of abandonment. Such initiatives shall
follow the effective advertisement campaigns targeted to
inform the aged
farmers on available forms of support.

The preservation of landscape and biodiversity
was set forth as one of the nine objectives of the future CAP (2020-2027). Taking
into account
that the natural and cultural dimensions of agricultural
landscapes are strictly interrelated, the next rural development policy shall
increase the
sensibility to the cultural dimension of agricultural landscapes.
In other words, there is a need in more inclusive policy measures for heritage
agricultural landscapes in terms of both supported subjects and types of
projects. The former can be implemented through the minimization of
the
 requirement for the heritage agricultural landscapes in relation to their
 morphologic (e.g., small land properties) and socio-economic
specifies (e.g.,
low economic income, aged farmers). While types of projects shall not limit to
the diversification of farm activities by means of
tourism or provision of the
environmental services.

In the heritage sites like Cinque Terre, the preservation of the
 agricultural landscape directly depends on the attractiveness of the local
agriculture and farmers' income. The latter instead cannot rely only on the
direct agri-environmental incentives. There is an increasing necessity
in
structural measures adapted to the needs of the specific sites, as well as the creation
of favorable conditions for the development and active
enhancement of the local
 production (e.g., establishment of the Consorzio
 tutela for Cinque Terre wines), including the preservation of
traditional
 agricultural knowledge and practices. This would require the reservation of a
 part of the RDP funds for the heritage agricultural
landscapes at the risk of
abandonment.
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