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Abstract

Against the dual background of rigid protection requirements for cultivated land and forest re-
sources, as well as growing conflicts between supply and demand of land for rural industries, the
so-called “paper compliance” violation has evolved into the primary hidden illegal form of non-ag-
ricultural transformation and forest damage on agro-forestry land. This paper integrates Smith’s
Policy Implementation Model and Ostrom’s Institutional Analysis and Development (IAD) Frame-
work to establish an integrated collaborative governance logic for cultivated and forest land. Land
operators acquire a full set of official approval documents through tactics including project splitting,
fraudulent filing under the names of under-forest economy and facility agriculture, deliberate con-
fusion of land categories in agro-forestry ecotones, and evasion of cultivated land occupation-com-
pensation balance rules. In practice, however, they arbitrarily change the original production and
ecological functions of agro-forestry land, and such violations are far more concealed and harder to
supervise than traditional unapproved land occupation. This research draws on official supervision
circulars and case ledgers released by the Ministry of Natural Resources and the National Forestry
and Grassland Administration from the fourth quarter of 2024 to the third quarter of 2025, along-
side grassroots law enforcement research data collected from Liaoning, Shandong, Hunan and
Guangxi Provinces. Three research methods are adopted: literature review, statistical analysis and
multi-case comparative analysis. Under the guidance of the two theoretical frameworks, this paper
systematically defines the connotation and classification of “paper compliance” illegal land occupa-
tion, summarizes its spatial-temporal characteristics, and analyzes its risk formation mechanism
from four dimensions: institutional supply, cross-departmental supervision, interests of market en-
tities and regional performance assessment. Empirical case studies confirm that frequent violations
mainly stem from ambiguous classification standards for agro-forestry transitional land, perfunc-
tory filing procedures for small agricultural projects, data isolation among different government
departments, and imbalanced weighting between industrial development and resource protection
in assessment systems. Combined with the national special rectification campaign carried out in
2025, this study puts forward a full-process refined governance system covering project access,
real-time supervision and violation disposal from five aspects: optimizing policy provisions, estab-
lishing cross-departmental joint pre-review mechanisms, deploying intelligent remote sensing dy-
namic monitoring, reforming performance appraisal systems, and realizing coordinated adminis-
trative-criminal law enforcement. The research findings can offer theoretical references and prac-
tical grassroots solutions to address superficial supervision loopholes and maintain the dual red
lines of food security and forest ecological security.
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