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Foreword

It is being recogmised that the Joind Forest Management (JEFM) programime
has made progress in different parts of the country during Lhe past decade.
Actally, JFM received a fillip through the National Forest Policy
adopted In 1988 and -then came the Ministry of Environment & Forests
circular of' 17 Junae, 1990, which emphasised the importance of involving
the iocal communities in the protection and regeneration of degraded -
forests.

As the JEM programme has vnifolded in the country in recent vears,
muny researchers have analysed the instimtional and legal armangements
that are needed to make the implementation more effective. Ms, Madhu
Sarin has been engaged in studying this issue and in this publication, she
argues that in arder to sustain JTFM it is necessary to have in position appro-
priale legal provisions as well as institutional arrangements. She ripghily
highiights the point that unless this happens, Lhe sustainability of the JFM
programme is doubtful, .

It is hoped that this publication, which is the outcome of & very usetul
collaboration berween WWE-India and the International Institute of Bovi-
ronment and Development, UK, will have a wide readership among the
policy makers, implementors and researchers and will make a positive con-
tribution to the debate on JFM in Tndia. '

(samar Singh}
Secretary Generad, WWF-Tndia



About WWF-India

The World Wide Fund for Nature — India (YWWEF-India), ﬁ::r'mnﬂj.-' nown as the
World Wildlife Fund — India; was established in 1969 as a Charitable Trust onder
the Bombay Public Trusts Act of 1950. Today, WWE-India is the country’s largest
eomservation NGO with a network of State/Divisional and Field Qffices spread
acrass the country. Its Secretariat is in New Delbi. The drganization is part of the
WWF lamily worldwide, wilth 25 independent WWF National organizations. The
coordinating international Secretariat, the WWF International, is located at Gland
in Switrerland. . .

WWF-India started life as a modest wildlife conservation organization with
focus on protecting particular species of wild fanna. Over the years, the perspectve
broadened ta encompass conservation of habitats, ecosystemns and suppatt to the
management of the country’s protected arcas network. In 1989, WiWF-India
articnlated its Mission as follows, to swit India’s specific ecological and sociocuitueal
CArCIM S Nces: _

“Tie promuiion of naiun: conscrvailon i environmentii pritellien &5
the basis for sustninable and eguitable development™.

The WWFE-India’s Mission has five broad programme components:

# Promotng India’s ecological securiny; restoning the ecological balance
# Conscreig biological diversily

® Ensuring sustainable nse of the nateral resonrce base

® Minimizing pollntton and wasteful consumprion

® Fromoting sustainable lifestyles.

In achieving its Mission, WWF-India uses the following main prograririe
methady: field programmes that serve as demonstration projects, publie paliey
analvses and debates through independent research, consultaticn, and CAMPaIgs,
education activities for key target groups inclnding the youth, professionals and
adrinistrators:, commmunication through multimedia approaches; networking and

supportng fhe work of fellow NGOs in India, and mobilizing nceessary financial,
scientific and techmical resonrces.
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POLICY GOALS AND JFM PRACTICE: AN
ANALYSIS OF INSTITUTIONAL
ARRANGEMENTS AND OUTCOMES

The 1988 forest pelicy of India aimns o achicve environmental stahility and
biundiversity conservation while weating Iocal villagers' needs as the first charee
on forest prodoce. “Generating a massive people’s movement, wid the involvament
of women” is seen s a means for achicving the palicy gljectives, The only
institutional arrangement devised for soliciting people’s parficipation to dale is
*Foint Forest Managernent® (JFM}, gnidelines for which hasee bean issued through
an adnunistrative order by the Government ol Indiu (€707T). These guidelines outline
incentives which may be offered to participating communities for protecting
degraded forests, the prganizational structures to which their community .
institutions must conform, and rthe division of responsibilities and authority
between the “cotnmunity” institmions and the state for co-management.

This paper attempts an institutional analysis of JFW in relation (o the objectives
of the 1285 forest poliey. Institmional amangements, consisting of official and
unafficia] rules, norms and procedures, are concepralised as the means [or
achieving policy ends by reshaping day to day practice. The inadeqnare attention
given to developing congrueni instilulional usrrengements, both 3t the macro and
micro levels, is explored with the ensning gaps between the new policy guah and
the acmal outeomes of JFM practice.

The paper has six secltions. The first section examines the institational context
ar the macro level and the effective bouods of participatory Forest management
defineed by it in contrast to the sweeping policy mandate.

Eveu within the forest areas open for JEM, the forest product ‘needs’ of local
women and men dependent on forests arc shaped by the historical and socio-
economic context of mereasing differentiation and social ehange. The sccond
section, - therefore, cxsmines the nature and extent of forest dependence
differentiated by caste. class, cthmicily and gender among forest dependent
communities and the challenges this poses for making JER relevant 1o the needs
of the poorest [otest users, bath women and men.

The third section mmoves on o anulyse the basic JFR] "deal” and fhe extent of its
responsiveness to the needs of poor forest dependent women and men in the above
context. Sectiom four analyses the institutional constructton of *ceoununity” and
‘participation’ through (he “community’ institotions heing promoted for JEM,
counterposing these against grassroofs inflalives for regeneraling forests, The
issues of gender and equity raised by the dynamics of inclusion and exclusion in
baoth are explorerl.

The interface betwesn state forest deparimenis and communities, as constrocted
through JEM “partnerships’, and the extent of conusnuniny smpowerment possible
through them is discessed in section five, '

The concluding seciion stunmarisces the imsttubional challenges for m.ﬂ-:m_g
JEM produce putcomes more compatible with the policy mandarte.
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1. THE POLICY MANDATE YERSUS THE INSTITUTIONAL CONTEXT:
THE LIMITED BOUNDS OF PARTICIPATORY I'OREST MANAGEMENT
While tabling the 1983 Forest Policy in Parliament, the Minister of Forests &
Environment surnmarised its key objectives as follows:

1. Maintenance of environmental stability through preservation and restoration
of ecelogical balance.

2. Conservation of the natural heritage of the connny by preserving the remaiming
natura] forcsis and protecting the vast genetic resources for the benefit of
postenty.

2. Meeting the basic needs of the people, especially fuelweod, fodder and small
Hniber for the rural and the rribal people,

4. Maintaining the intrinsic refatgonship between foreses and the reibal and other
poar people Bving in and aroued forests by proteciing their customary righis
ahed concessions on the forests™? (SPWD, 19937,

The: main strategies outlingd for achieving the above objectves were:
1. “Existing forest kand and forests will be fully protected and their productvity
will be improrved.

2. In order to conserve biological diversity, a nerwork of sancmaries, national
parles, biosphere reserves and other protected areas will bs extended and betrer
managed.

3. The people will be actively involved in programmes of profection, Conservaiion
© and managerment of the foreses!” (ibid).

The minisicr expressed his govermaent’s belief “that the new Forest Policy will
be afde to aohieve naiure conservation and scological balance and at the same
tme et the essential requarentents of the peapie ™ (ibid).

The pew policy represents a radical reversal of the I952 forest policy priorities
of mecting the indastrial and commercial demand [or forest produce, and
maximising state revenue, while trealing the satisfaction of local needs as
secondary to ‘mational interest’. A shift from totally state coptrobied forest
management to decentralised, participatory and local reed-bascd co-management
is mandated. -

' The term adivasi 1.e. indigencus inhabicunt, iz comanonly vsed tor people belonging to
sehodule] eribex, poacliculacdy those inhabiting the forauted repions of cenleol and eastern India.
A5 A consequencs, the terms tibul and edivasd bave been used inter-changeahly in this paper.

¢ Hmphasis added.

* Emphaixis added.
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1.1 The dynamics leading to policy change

wuch a radical change in policy was an owtcome of changing social and political
dynarmics spread over 100to I3 vears. Within the Govermment of India, the initiative
to formulate a new forest palicy was personally Laken by the lute Prme Minister,
drs Indira Gandhi, in the 19703, She felt deeply disturbed by the mathless destrnclion
of the counny’s forests due to the ow priority they received from the state
governments. The Forest Conservation Act, 1980, which made it mandatory for
states goveriunents Lo obtain GOI's permission for converting any forext land 1o
ather vaes, was an earlier oulcome of her concern.

Decbhate on the need for a new forest policy begun in the GO’y Esiimates
Committee it the mid 19705 and was continmed on s SGandhi’s selorm 1o power
i 1980, The present pohey was drafred dudng her last tenure from 1930 to 1984
by the then Cabinet Secreiary who organised scveral discussions ensuring
pacticipation of all sceretanies of the GO With consensus in [avour of the new
policy among the bureaucracy, almost every word of it had already besn written
tefore Mrs Gandbi's assassination in 1984, (Singh, 5., 1997,

Parallel 1o the nukeent envirenmental coneern within the government, from the
mid 1970s, movements in support of civil rights had alsc started burgeoning among
progressive #nd democratic sections ol the society, Questioning of the dominant
development model, which was resulting in large scale displacement of tribal and
other forest dwellers, further worsening their socic-economic condition, had started
becoming widespread. The early 1980x had witnessed one of the first major
sucoezssful mobilizations by civil rights groups, social zclivists and woluntary
agencies against a new forest hill which proposed further curtarlment of forest
dwellers” rights, while vesting forest departments witl increased penal powers.

With Rajiv Gandhi continuing to give high priorily (o forest conservation and
wasteland development ailter becmning the Prime Mintster in 1984, and the growing
visibility and voice of environrments] and civil rights movements in the country,
tabling of the 1948 forest policy in Parliament was preceded by widespread debate
amdd discussion both within and outside the government.

1.2 The Insiitutioral Context of the 1988 Policy .
The new policy, however, was tabled in a context of strong and deaply Li'Ll'I"I:I'IChLI.‘J.
existing institutions for {orest management, :

A gimple detinition of instituitns is as a Itamework of rules for achlevmg
certatn social or cconomic goals; organisations refee o the-speeilie siruelural fomms
that mstitudons take (MNorth, 19900,

For mstituting state control over the country’s vast forest resources, the colonial
govarmunent had established an  array of carefully desigoed new nstitutions. The
- overarching framework for this was provided by the Indian Forest Act of 1927,
which was based almost entirely on o forest Act of 1873, By the operation of the
1927 Act, which rerains in foree till today, over 9} percent of India’s forests-have
been brought under the proprietorship of the state, the aim of which was o scoure
mongpoly control over timber for the Coleonial Government. '
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The Act lays down procedures for the ‘settlement’ of certain ‘rights™,
‘concessions’ and ‘privileges’ for local people to colleet and use some forest products
in diffarent classes of forests. This legal instriunent of “forest settlements” legitimised
replacement of existing, often locally evolved institutional arrangements for
resomrze use and management, by those defined by the state. This single instrument
ook the power of making resource management decisions oway from diverse local
respurce users in equally diverse socio-economic and ecological settings, and vested
it in remote officialy of the state. Hierarchical forest departments, organised for
disciplined exccution of top down commands, and manned by a forest service
moulded for the task by a sophisticated, atmost para-military, training establishment,
were created for putting the colonial forest policy iptoe practice. A research
establishment was sctup o develop technicat sihvicultoral practices for maximising
stube revenie from timber,

While leaving the above institutional infrastructure iotact, after Independence,
both the GOI and the state governments introdoced several new instimutionat
. measures for consohidating state control over lorests. These include new [egislations,
specifically the Wild Life (Protection) Act, 1972 and the Forest Conscrvation Act,
1983, Monopely nghts over the collectionfprocessing aad mearketing of several
important nom-tUmber forest products {INTFPx) were vested in forest departmenis
or newly ereated Forest Development Corporations, Forest Labour Co-operative
Societies and Large Adivasi Mults Purpose Societies (LAMPS) were also created.,
ostensibly to protect the interests of forest labour and wibal NTFP collectors. In
addition, o complex variety of rules, varying from state to state, have been framerl
o police the storage, transport, processing and disposal of both timber and a vast
mumber of NTFPs. These: specify mandatory transit permits, licenses and registration
not only for forest produce from nationalised forests bue also for *forest” prodoce
from private lands.

1.3 Institational Interventions for Implementing the 1988 Forest I"olicy
Sthipped to its essential elements, a policy statement can be conceptualiscd as a
relationship between desired cnds and the range of means selecterd 10 achieve them
{Kabeer & Subrahmanian, 1996: 24), Iesrituional arrangements sy be defined
a8 the rmeans for achifeving policy ends,

The radical change in forest management objectives stipulated by the 1988
forest policy required congrueni institutional change, including measures to
deconstruct or redesign the institutions developed over onie and a half centuries for
achiving contrary  policy objectives. The policy itself advocates a number of
institmtional interventions. These include promotion of troibal and labour
cooperatives, replacement of private contractors by gpovernment corporations and
developing institntional arrangements fow oplimising production and marketing of

1 Whareas “rights’ are bound hy law, wod Menfore lepally cnforceable, ‘concessions’ may be
granted or withdraww at the discretion of the state povernment. ‘FPrivileges®, for example,
permissicn to collect dry and fallea Grewood, may be graneed by the foresl depaccsetts.
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NTFEPs. The policy specifically requires enactment of appropriate legisiation,
supported by adegnate infrastructure at the centrzl and state levels, to ensure
effective implementation. However, what institutionat change has acmall:.r heen
cifected for the purpose ¥

To tranxlate the new policy objectives .into practice, the Ministry of
Envirenmnent aid Forests (MOE), Covernment of India, issued a cireular (IN o821/
29-FP) on June 1, 1990 to the forest secretaries of all stites and union termilotes
providing guidelines for the ‘Trvafverent of Village Communiries and Veolureary
Agencies in the Regenerarion of Degraded Forexts. In accordance with these
zuidelines, to date, 16 state governments have issued orders specHying their
respective basis of working in partnership with local communities. All thesc orders
are administrative instruments unaccompanied by parallel legislative change. -

‘loint forest mapagement’ (JEWD, as the approach of mvolving villagers in
[orest manzgement has come to be called, represents more or less the only new
institutional ingtriunent for implernenting the new policy mandate, JFM invelves
twa principal actors; the state lorest department (FD) and a local imstitution (LI of

-~

S ~'“. L T T]u: JFM Framework . -.,__ LT T e T

In ea%ncc ..[hE: stata JFM n;ml::r*; assura pammpatmg wllagemrfr& acces&fu
qm:ﬁ&d u::nu-t:lmber fﬁmst prnducts’(NTFPs} and- 3 25,10 50 percant [uet or”
gruss} share.of, pmff:sfu_mber (im cash: or.in kind)-¢n “[itdl felling?. In reiib,..
th:;: wliag«ers arg. E}{pELtLﬂ Ee) prﬂ-t,e::t “thair, JFI'vf fm:ests -frum g_rﬂzu:[g
_ ::m:rcmchme;nt p::rﬂc‘iung’ fire, ‘;m-u:l titnber smugglen.* ﬂ-smugh t,he;:.r ]q-ciat‘ "
R 'iﬁ'au’l:l.mqns’ The, tocal mstituhnns, hnwever,; are’ l;mt dﬂ]ﬂgﬂ[ﬁd any, au&fnury
‘*bfum:nl'ammg pmtectmrh Sl e T
*. ] M{:&t’ state JFRY ’urdf:rs l:!ﬂ]]tﬂlll dﬂtﬂ:‘lﬂﬂd prasr:uptmns F{:rf'r_h:: memberb’hup
11:::11]15* arn. arga.msatmnal stm::tufe.g Df*'l'hﬂ lﬂca] 1muruu-u:+na_, Eﬁmble* for
g partmlpar:mn in ]Flﬁl Tvlost urdr:rg,alsn Emscnhe a fﬂrﬁst,nfﬁca[aﬁ ﬂiﬁfuembar .
q&cr&tﬂr}r rﬂ&PD]]h:l.blL. for -:-:unducnng the lap4l. msuruﬁnns pmcepclmgb. 111
~.contrast; both the GOT gun:]elmes s well a3 a]l*state TR Grdgrs are silent b
,;Lh,}e, -need. Far- urgamsam:naj :.harign by the FDx lhemse.lvés 15 thake: EE'I.EJ.[' -

n T v ..,.

ﬁ.m-:uumng ccrmpdtthh: “writh. cn—m'magern-;,:nu = L e TR e T
"7 _~The FDs reserve the ‘tightt6unilateratly. cautal the' TEM. agrﬁ-e.ment{anﬂ .. -
miest GHiseE, o even disbmd the L1, ﬂselt‘} ifthe LTis mnﬂdered fobe wnlatmg‘
an}r c-ﬁ rhﬁfte,rms am:l cnndm::ms [n such 2 mtﬁuﬂtmh thﬂ LI has nn.nght-:t-l:r ‘an;,
cnmpausatmn Yori its mxrestments of, ]ahuur Time: or capltal dunﬂgthe vah:ht:..r
Taf ﬂ]e agreement. TF the FD fails: l-:} h-:rnnur its c:::-mmﬂ.ments the. v11'1agers

*hmre rm I'Eﬂ:lprﬂ-{:ﬂlTlghtH for, pcnal a::nun a,,.nmt theaFD JEem e P

-

*
_ -

3 These local instiations are waripusly calied FPC (Furest Protection Commitles) in West Benpal,
VEE (Vun Semmkshabta Samiti) in Orsse und Andhra Pradesh, HRMS(Hi Resource Management
Society) in Harvuna and VFPRIC (Yillage Forext Planning and bMonagement Comrmitles] in
Kumatoka and Himachal Pracdesh. '
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(orest users and right hoiders. The twe agree to work iogether i accotdance with
a JEM agreement or Memnmmandum of Understanding (MO} spesilying their
respective righls and responsibilitics. '

A third category of actors, encouraged to play a facilitative role by the GOI
gnidelines, are voluntary agencies or non-govemment organisations {NGOs).

Although the palicy advocates integrated rural development by involving
dgricultural extension agencies and involvement of educaliony] instimeicns for
increazing environmental awareness, for achieving its objectives, the GOI
guidelines make no mention of inter-secroral or inter-institutional Ankages for
implennenting 1FM,

JFM iz commonly perceived to represent a radical departure from the past
wadition of centralised, top down, forgst managecment by the srarc. [—Iiawever_. its
actual applicability as an alternative approach to forest management at the macro
lcvel is severely restricted by two major mstitutional constraints. These are
discnssed balow.

1.4 Exclusion of Protected Areas Fram JFM’s ambit
Unfortunately, the policy does not specifically mention people’s participation in
~ The maoagement of protecied areas (FA) for “mamtaining the intrinsic relationship
between foresis and the wibal and other poor people™.

MNattonal parks and sanctoaries declared as protected arcas are governed by (he

Wild Life {Protection) Act of 1972, The WLPA provides for banning all buman
activities within the core areas of national parks. sonplying displacement of the
lorest Jwellers ofien living within them since time immernonial.

In the case of sanctuaries, the Act empowers the authorities to forbid those

activities considersd inimieai top wildlife conservation., Many state govemments:

have banned collection of NTEFPs Irom sanctuaries, adversely affecting not only
the people living inside them, bur also those living ontside, who depanded. om
NTFP collection from such areas.

- Anestimated 3 million people live within PAs (Kothari, A., 199a: 34}, Insiead
of their land and lorest rights being protected as mandated by the forest policy,
these have been extinguished or severely curtailed in most protecied argas resuiting
in acute contlicts between local communities and PA managers.

With the PA network likely to be expanded further, while existing prolected
areus remain outside JFM's ambit, there is no mechanism to provent even the aress
broughl under JFM being declared PAs in the foture, Present JEM not only does
not assare secure new rights to forest dwellers but leaves even existing rights of
participating villagers threatened by existing legislation with COTrany provisions,

India today bas one ol the world’s mosl extensive networks of officially
protected arcas (PAg), totalling 521 national parks and sanctuaries, covering over
4.5 percemt of the country’s territoral area {MOEF, 19951 This constitutes 20}
percent of the area nnder forests, Thus ore U of the cowntry’s total forest aree
renuzing totally owd of bouneds for FEM witl even wﬂ'agers EXESFingG ﬁ_:rea.r righes
likety to be, or already, extinguished. -
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1.5 Restriction of JI'M to “Degraded’ forests
Further, the GO Jone 1, 1990 ovder Festricts people’s pariicipation oiuly to degraded
forest areas afthough the policy itself stiprlates no swch restriction. With ahowt 40
perpent af the connrtry's forests considered to be degraded, this single provision
excludes 60 percent.of even the remaining foresr area from the purview of JFM.
AS N0 precise parameters for defining “degraded forests’ have been specified,
the termn is interpreted dilferently by different states. While some stade JEM orders
have left it to the discretion of local forest officers to-differennate degraded from
non-degraded forests, others have defined it o precisely that only a fraction of the
total torest area can be brought under JEM. Thus, due to Karnataka®s  order
restricting JFM only to areas with less than 0.25 erown density, barely 2 to 3 percent
of Uttara F.annada district' s forest area 1% actually eligible for JFM. The situation
in Rajaxthan and Maharashira is fairly similar. The macro picture of JFM's present

reach s sonunarised in the box belomar,
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The condition of TFM s applicability only to ‘degraded’ forests is particularly
problematic for thousands of self-initated forest protection grovps (SIFPGs) o
different states (tefer secton 1) whose existence is neither acknowledged by the
GOL, June 1, 1990 order nor by any of the state orders. Rigid restriction of JEM to
only ‘degraded” forests by forest officers oflen demoralises such hiphly motivated
groups who have alteady regenerated degraded forests through years of collactive

T Harvana is an outstanding caccption duc to JEM not being restocled o degtaded arcas, This I‘-

bacanse Hacyana had formuolated itz JEM policy bascd on the concept ol “social feocing”
developed in Sukhomajri villuge in the siale befere the GOI June 1990 order was Lssued.
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effort. In the Panchmahals disirict of Gujarat, on an officer declining to bring some
SIFFGs’ regenerated forests under JEM on the ground that these were no longer
‘degraded’, the villagers” rmnediate reaction was to threalen to ‘re-degrade’ them
to gain eligibahity. The lack of any transparent proceduore and criteria for assessing
forestdegradation vests exclusive power of arhitrary, often whimsical interpretation,
in the hands of the local forest officers. A transparent procedure for verifyving the
SIFPGs’ cladms and granting renespective recognition to the years of clifort d.]I'Eﬂd}"
put in by them requites immediate attention.

The arbitrary manner in which the eritical decision determining the vdlagers
chigility for JFM may be taken is illustraeed by the subsequent experience of the
above B1FPGs. A new officer transferred (o the same post reversed roany of the
decisions talen by his predecessor. He not only agreed wo permit arens considered
‘non-degraded’ by his predecessor being brought noder JEM, but also felt the need
to issue new JEM “authority letters’ to the same groups as be felt that the ones
issued earlier had &0 many flaws. Although the second officer’s approach has
been favourable o the SIFFPGs, the fragility of the insfitutional arrangement lies in-
the possibility of the next officer occupying the post reversing Ais predecessor’s
dectsions all over again |

Thus, the oparative institutional arangements’ leave JEN far short ol the
sweeplng mandate of the 1988 forest policy. At best, less than 30 percent of the
counlry’s total forest area is presently eligible for JFM, it being as low as 2 t0 3
percent in some starcs.

Even in the limited area eligible or already brought under JEM, the w].la,ge:r's do
not enfoy any security of existing or new rights. No mechanism cxists to prevent
such areas from being declared protected areas or being acguired for other
“development” projects. Powerful industrial interests have been successiul in getting
cven some PAs denotified for mining or industrial purposes. Increasingly fierce
competition for the couniry’s natural rescurces accompanying COoOnomic
liberalisation, particulacly for forest fand, is only adding to such threats.

IDoe to non-degraded forests being kepl oul of 1ty ambat, present JFM is an
inadequate instrument even for achieving the policy’s mandate of forest
conservation, Surviving natural forests are under the greatest pressure of illieat
telling and poaching by organised nterosts and unregulated use by local forest
dependent villagers, Once deswoyed, it is next to impossible o rezenerate their
biodiversity. Watural forests provide a continuing flow of multiple WNTFPs, aszored
access o which can act as a stromg incentive for villagers (o participate in JFL.
Yei, despite the policy mandate, they remain owiside JFM s purview,

1.6 REeasons for Inadequate Institution:l Interventions

Several factors have been responsible for the weuk institutional interventions for

operationalising the new policy mandate. '
Firstly, by the lime the new policy resclution was tabled in Parliameant, the

miling political leadership had started gelting embroiled in massive cormption

scandals with their inevitable political fall cutz. BEnsuring itnplementation of o new
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forest policy became a low promty,

As a consequence, even the GOI June 1990 order may not have been issued but
for the concerted efforis of a few individuals. Unlike the prolonged debates and
discussions within the govermment which preceded the 1988 forest policy, the GO
Junc 199} circular was hurmedly dreafted and got approved by the then Forest &
Environment Minister by a haodful of MOEF oificials and non-gowvernment
individwals, Many of the initial state JTFM orders were similarly poshed theough by
ad hoc imitiabives laken by interested individoals without any open debate or
discussion. Many of the subsequent state orders have been 1ssued under pressurc
froma doner ageocies who starved demanding tnelesion of JEM ag an imporcant
component of larpe exlernally aided foresicy projects. These include the orders of
Mahavasheea, Madhya Pradesh, Aandhea Pradesh, Urtar Pradesh, Kerala (all with
World Baok aided projects) and Karnataka and Himachat Pradesh (with projects
supparted by the Brtish Depurlment lor International Devslopiment).

Unformnately, no systematic analysis has yet been attemnpted of the compatibilivy
between the provisions of these arders and the mandate of the policy igelf, Althoangh
the JFM orders have played a histonical role in somewhat opening custodial forest
management to involving local villagers, they continue to be riddled with serious
contradictions discussed later.

Secondly, the present structare and statfing of (he MOEF has extremely Himited
capacity Tor policy analysts and promoting compatible instinational change. MOEF"s
policy wing has only a couple of forest officers burdened with muliiple
resprmsihilities, Rather than pursuing svstematic implementation of the forest policy
thesy rend to respond to ad hoe, often contradictery ordess, from their political
bosses,

Ay powertul industrial and commercial lobbies have much greater access to
politicians, they have been trving to subvert the nesw policy by pressing the Minister
to approve eases to thowsands of hectares of degraded forest fermd fur ralsing caphive
plantations. But for the alertness of pro-poar civil righls and activise groups, who
launched a massive campaign against the move in 1995, the industiial lobby rmay
hawve succeeded not only in getting the MOEF 1o appreve leasing of forest land Lo
industry, but also, in zetfing the Forest Conservation Act, 1984, amended to make
such lcasing logal. B

Another strong lobby, which enjoys considerable sopport among the Tndian
Forest Service, is that of the conservaetiorusts. In 199E-05, a conservation emented
oew Forest Bill which would have redrcsd ralther than increased forest dwellers”
rights, as well as the areas eligibie for JIFM., and which did not even mention JEM,
was almost subrpitted to Parliament. Oncs again, it was intense lobbying and popular
mubilisation by activist groups which prevented the contradictory bill from being
enacted.

Ino late 19495, the MOFEF actually issued a contradictory order (MOEF, 199543 at
the hehest of the then Minister, which, if implemented, would negate even the
limited legitimacy acguired by the several thousand TEM gronps already protecting
forests in several states. This order esnpowers Torest officers (o select an indiyidual
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from each village as the "van mukhiyva' {Torest president/head) to assist the FD io
winming the villagers’ cooperation. In retem for his services, the van mukhiya
shall be entitled to a shate of the forest produce in his irdividual capacity. This
order remains in place, although due to a change in government, its implementation
has not been pursuead.

Till noww, non-government activists and civil rights groups bave been guick in
reqcting to moves intended to subvert the new policy and have successfully stalled
them. However, playing only a watchdog role by itself is inadequate. Developing
appropriate institutional mechantsms needed for transfating policy goals into
proctice and proactively pressuring the government 1o put then in place, requires
greater attention, This needs to nclude a thorough review of existing legislation
pinpoinking necessary amendments; lobbying for a respuetating of the MOEF
with a much sironger policy analysis and implementation wing and creation of
new cells specifically responsible fori. monitoring and implementation of JTFM;
1i. NTFP production, processing and marketng: and 1. research on silvicoltural
practices cormpatible with the nesw policy mandate. The same is required ar the
state level including strengtheninge of the links and interaction berseen the BMOEF
and stpte forsst mninistnes and forest deparments,

The failure of government to do the abeve reflects a weak poltical commitment
to the new policy objectves. The intended beneficiaries of the policy, coumnprising
rillions of unorganised and impoverished wornen and men, lack a political voice
for inflevencing national political processes,

As against the earfy 1990s when JFM was primarily l:u:mg promoted by MGOs,
today, the majority of the new *community” institutions are being formed by FDs
with target driven donor funds on el terms. NGOs and activists need to make a
strategic shiflt in their approach to prevent JFM from becoming a mcchanism for
the state to reposition itself in relation to the forests without pennine decentralisation
and empowerment of the forest resource users.

Z. THE SOCTO-ECONOMIC CONTIEXT OF FOREST DEPENDENCE ANI
SOCIAL CHANGE '
The previous section located JFM within the macre institutional context of forest
managcment i the conntry, highlishting s limited reach. This scction exXarmines
the historical and socic-economic context of dependence on forests and the
increasing differentiation and social change amony forest dependent conmmunities,
within which JFM 15 being implemented. It also Jooks at comimunity inttiatives for
repenarating forests in contrast (o those promoted by the siate under JFM, posing
questions about the assmned henefits of both to the pﬂd}r-f:st forest dependent women
and men.

2.1 An overview of JFM & SIFP

On the surface, several indicarors suggest a positive impact of both JFM and the
considerible self-initiazed forest protection taking place in the country, on the
condition of forests. In roany states, degraded forests are regenerating with
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remmarkable vigour and diversity. Studies on JEM {and STFP} in Gojarat, Haryana,
Mudhya Prudesh, Kamataka, Jammu & Eashrnir, Owissa, Bibar, Andhra Pracdesh
and West Bengal have recorded inereases in biodiversity and forest productivicy,
often with mcreased production of several non-timber forest products (Vaghela,
R.M. & Bhalani, undated: Babuguna, VK., 1992; Malhotra, KO, of al, 1992;
Ravindranath et al, 1996; Singh, R.P., [996; Poffenberper et al, 12963, Local
comunity institutions are proving far rmore effcetve in protecting their forests
ihisn the state forest depatments.

West Bengal boasts of the oldest, and still among '[|1E: largest, JEWT programimes
I different states with 2423 {oresl prﬂL-:..:..tum committees (FPCs) registered by
the state forest departinent. These FPCs are protecting approximalcly 390, 213
hectares of regencratng public torest land (GOWE, 19943, JFM bas now started
expanding rapidly in Madhya Pradesh and Andhra Pradesh, both states with Iarge
World Bank funded forestry projects. Andhra Pradesh already has 2230 Vana
Sarnrakshans Sumitis (WSS) protecting 061,638 ha. of forests (Mukberiji, 5.0,
19967,

Parallal to, often preceding state promotion, thens has also been o resurgence of
grassriis comamunity initiatives for regenerating degraded forests 10 deal with
bardships caused by rekourcr scarcities, Thousands of such self-inftiated Forest
rprotection groups (SIFPGs) are protecting several hundred thousand hectares of
state ownod {oresks in the eastern stares of Orissa and Bihar, and on 2 smaller seale,
in several other states (Mohanty, 5.C., 1996; Sarin, M., 1994 and 1995b;
PotTenberger, h., 1995; Vasundhaen, 1999, Represcoling a revival of community
resource management traditions progressively eroded by state interventions, mmany
of these groups have already gained, or are atternpting to gain, formal recognition
under JFM. Such grassroots initratives olfer valuable insights into the priorities
arcund which forest dependent villagers organtse on their own, and can cnable
state ageucies o adapl the JEM tramework o make it more relevant fior forest
dependent viHagers. These are discussed in sections 171 and 1Y,

Alhough precise data is not available, beraeen 1500 o 20000 groups, both
SIFFGs and those created under JFM, are estimared o be alrsady protectiog
between two to three nuellion hectares of degraded forest Fand., Mot surprisingls,
JEM i commonly perceived to be a means for restoring not only the health of the
county’s foresls but also, the self respect and dignity of impoverished forest
dwellers. It is seen as oflfering immense oppottunities for empowering the most
lorest dependent and marginalised women and men 1o gain nereased access to,
and control over the vse and management of comunon pool forest resources. In so
doing, it can, in theory, improve their well being and livelihoods.

2.2 Is present JEM benefiting the most forest dependent women and men ?

Howewver, 1o what extent is this happening in practice ? Are the most fores
dependent and marginaglised women and men, sssumed to benefit from Improved
satislaction of their forest basad needs, kbetter off tharn befors ander JFW P Is JTFM
enhancing ot crrtadfing tribal and other poor women's customary access 1o
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comnmon pool forast resources? Are impowverished women and men, who are
. compelled to resort to unsustainable forest-use for survival, being cnabfed to
switch to sustainable resource use by JFM 7 How much womce do such actual
forest users have in defining forest management priorvitdes of the- ‘conuounity”
tnstitibcns being constmcted for participating in JFM 7 (Sarin et al, 1996).
Similar questions wrisc even with respect to the SIFPGs, partly becanse waditional
forms of organisation are neither necessarily democratic nor equitable, particularly
viath regard to gender.

To explore these guestions, it is necessary to first look at the historical
relatiomship between forest dependent communities and (orests, and the context of
mcreasing differentiation and social change within communities in which both
JFM atyd SIFE are taking place.

2.3 Adivgeiy and forests : the historical ¢ontext

Siate-owned forests account for 23 percent of India’s land area and represent the
country’'s largest land-based common pool resource. Yast sectioms of the 68 milfion
scheduled tribe population of the coontry, and the women and men of other
Zigadventzred conununitizs Hving In or acer forest arens, continpe to depend on
Forests for many of their fivelthood and subsistence needs,

Historically, tribal conunnnities were charactenised by a lifestyle distnet from
agrarian communities, They subsisted on some eombination of shifting cultivation,
hunting, and gathering of forest products: all activities closely linked with forests.
Their culiures celebrated and fostered this close bond with nalere, while also
emphasising communal ownership and consumption, closely knit kinship structores,
and minimal hierarchies { Vidyarthi and Rad, 1977,

The British coloniat rule proved to be a watershed in their hiscory. The
colonial govermment appropriated most of the subcontinent’s forests and
ruthlezsly suppressed shifting cultvation. As a result, tribal economies and
culiures were devastated forcing large numbers into wage and even bonded
labonr, '

Some regions witnessed violent rebeflions by forest dependent comunities
against the celoninl state’s denying thoem access to their forests. This led to several
earlier initiatives for decentralised forest management tor contaimng the unrest.”
The Van Panchayats formed in the U.P. hills in the 19303, fall in this category (see
sections ITT & TV

During the post-independcnes period, nationalisation of forests, transter of tribal
lands to non-trobals and state-led modernisation - dam construction, mining,
agricultural expansion and an industrially onented forest policy - cavsed further
dislocation and large-scale displacement. Althongh adivasis are only 8% ol the
total population, they =re estimated to have comprised 40% or more of those
displaced by ‘development’ projects (Fernandes, 1993}, Even the increased priornity
miven 1o (orest and wildlife conservation in the 1970s, which sought to preserve
wild {often also tribal) habitat, only cansed further misery: tribals wers considered
“external” to the echsysiems to be preserved (Lele, 5., 1996} Ag already mentioned,
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the Wildlife Protection Act provides for removing indigenous people from
protected areas, :

“The collection and sale of non-timber forest prodocts (NTEFPs) such as honey,
tend leaves, amiz fruit, soapnat, lichen, trec gusms, etc. had been u subsidiary
occupation of mwibal communities from the pre-British period. As they got pushed
inle a monetized economy, their dependence on NTFPs for income increased, even
as fhelr access to forests declined. Rapid deforesiation aperivaten the SHasion
further. Declining availability of even NTFPs and lack of alternative emnployment.
have inggered off large-scale maie dominated migration, bolh seasonal and long
termn, from such areas. '

3.4 Socln-economic differentintion and the nature of terest dependence

Over time, the tribal areas have undergone two other significant changes. Firstly,
there hias been a continuons influx of omtsiders - traders, middlemen, agncultorists
and indusmialists - such that in mamy cases, the iribal pepulation tio Jonger constimtes
the majority. Poorer non-tribals in this influx are sometimes worse off than well
established tribal communities with legally recognised land and forest rights.
Secondly, sociv-cconomic differences between and within tribal cororunities have
also incveased. The forest dependence of those adivasis whoe have benefited from
irtigation and other developrent schemes has dectined whereas that of landless or
displaced adivasis as well as non-adivasiz, has increased.

Today, the adivesi majerity arcas which coiocide with Forest areas, are also
areas with the highest concentrations of poverty. The lack of alternative income of
employment opporinnities in these areus has given rise {0 barvesting firewood for
sale. ‘Headloading', as this activity is called, bas gained enotinous ioportance as
an occupation parlly becanse fivewood 15 avuilable almost throwghout the year. fr
fras been estimeted that 2 to 3 million people are engaged in heacdloading, nuaking
it the biggest source of emplovrent int the energy sector in fndia (CSE, 1983). The
majority of headloaders are tribal and other poor women. Men also sell firewood,
but they often use shoulder bars, bicycles or carts for camriage.

Increasing socio-economic differcotiation within and between communities i1
these arens has reinforced class, ethnicity and gender differences and it is usually
the pocrest women and entire margioalised sub-comnmunities, such as the Mayaks
it Panchmahals district of Gujarat or the Lodhas in South West Bengal and Orissa,
who have become acutely dependent on firewood heudicading or charcoal making.
Because of this, they are often branded as “forest destroyers’ or semi-criminails
wiktnn their own villages. Sub-communities specialising In particular oceupations.
#0CA: B POTIRTS 200 Blatkatnivs, wha need regalar suppliss of firswaod for practicing
itheir vocation, sre in a similar predicament.

Such ceonomic dependence on furcsis poses a particular challenge for
community forest management, particslarly during lean agricultoral work seasons
when dependence om NTFPs; particularly firewod, for incorne is acute. Lack of
altermnmative eroployment doring such periods reaults “in conditions of senu-starvation
amongst the poor” (Mukheriee, N., 1995; Shramjeevi Unniyan, 1954).
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2.5 Gender differences in forest nse and dependence

Withint the overall dynarmics of social change, eender rofes and gender relations
within both tribal and non-tribal forest dependent communities, are also changing.
Rural woren are major aclors in India’s forestry sector. Besides gatherdng a diverse
range of NTEFPs®, they participate as wage labour in forestry works, Women's
employmenl in forest based enterprises is estimated to be approximately 571.85
millicn days, of which 90 per cent is in the sinall scale enterprises using NTFPs as
raw material {Khare, 1987} Two of the main cash eacners among NTEFPs, sal seeds
and tendu lesves, are primarily collected by women. It is estimated that more than
350,000 tonnes of tendw leaves are harvested aonually by GO0,000 women and
children {Eaur, 19913,

The widely recognised betler status of adivasi women within their own
comnrnunities, compared to that of wormen i mainstream Indian society, however,
is Increasingly threatened. Degradation of the natural environment, deforestation
and displacerent, have 211 worsened women's materizl condiion and social status.
‘Maic migration and abandonment of women due to increasing practice of bigamy,
even trigamy, by 1men leaves large mumbers of pavperised and indebted women Lo
fend for themselves. Men's absence for long periods s compelling many poor
WiDED to become primary breadwinners of their households. Headloading firesood
from lorests and collecting other NTFPs for sale are often the only few income
earning opportunities available o such weoimen {Adithi, 1993}, However, they receive
abysmally low returns for their labour {GOE, 1988a).

Women-headed houssholds are now estimated to represent one-third of the
total bhouseholds im the country. Such hovscholds are disproportiounately
concentrated below the poverty Tine due to an increasing ‘fermimsation of poverty”
(GOT, 1995), Such women’s economie productivity is partcularly critical lor the
60 million Indian households below the poverty Wne, The poorer the family, the
maore it depends for ity survival an the earnings of it female members. (World
Bank, 19913, '

Assured access and entilements to commeon pool forest resources through a
programme like JTEM, therafore, has panticular significanee ftor such resource poor -
women for increasing livelihood secunty. It needs to be recopnised, however, that
wornen donot constitute a Aomogenouy category and are equally differentiated by
caste, class and cthnicity, as men with equally diverse, often conflicting, forest
related priorities shaped by their specific situations.

In the above context, it is for the poorest and most marginalised lorest users
that JEM has the greatest relevance, The challenge for IFM, if it is to fulfill the
policy mandate, thus, is to develop relinble Institmional mechanisms which firstly,
cnable a comect identifreatiom of soch forest dependent womoen and men, and
secondly, increase their livelihood security thrgugh participatory resource planning
and management. '

7 These include firewood for sale end self consumption, fodder for livestock and other WTEES
including Foed, medicines, se=ds, [caves, and boilding  moledals.
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3. POLICY ORBJECTIVES AND THE JFM *DEAL’: AN ANALYSIS OF
CONTRADICTIONS

Decrsions taken at the macro leve] set the pararneters for what people - women as
well a5 men — can and cannot da at the micro level, This seetion analyses the
major assumptions on which the basic JFM ‘package deal” is based and how it i3
actwally reshaping the interface hetween forests and forest dependent womern aod
men in relation to the policy abjective of treating forest dwellers' needs as the *first
charge on forest produce’

3.1 Whose Needs does a share of Timber satisfy ?

The GOT1 JTuns 990 order BLZECRTS that if the ~.r1!1agers a.uu:-:wsfull} protect the
forests, they may be piven a portion of the proceeds from the sale of trees when
they mature” (GOI, 1990), Accordingly, most state JEM orders assure the
participating villagers between 23 1o 50 percent share of the net income from
timber on “final felling’ of maiture (ees.

The basic package on offer, thus, 15 *yveu help ux Pretect a:mrf W Will pive yoe &
share of the (revense from) timber’. This scts the ground reles for the nators and
process of interaction with village women and men, divering attention @weay from
the diversity ol cxisting forest usage and dependence.

‘The fonnula for timber .sharngz impheitly pre-defines JIFM's primucry
management objective ay the production of timber with the villagers having
no say in the matter. Shares of income from timber on ‘maturity” or ‘final
felling® also presvmes continued adoption of the silvicultural managenent model
of rotatiopak or one-ltime Umberdpole harvesting. In the process, the village women
and rnen’s ‘participation’ gets limited to prarecting degraded forests to regomerake
timber for snbsequent felling by the FDs. Even ihe villagers® share of timber
iz often offered to thewm in the forn of monetary revente affer sefling ir, Instead
of making it available in kind for meeting their own requirements. This is the
case in West Bengal where benefit shanngz on a sighificant scale has commenced.
The Forest Development Corporation is harvesting regeoneraied Sal poles.
selling them off, and then giving 25% of the net income to the FPCs alter
deducting the costs incurred on felling, transportation and sale of the
poles. '

Continued adoption of silviculral prescriptions designed for the diametocally
opprsite objectives of maximising revenoe from timber, instead of meeting local
needs, remains one of the least questiomed, yet one of the major contradictions, In
the current practioce of JIFM. Due to silvicultare being viewed as a purely techmicul
matter which only foresters trained in “scientific forestry® are competent to deal
with, its gender and equity impacts have remained largely nnquestioned. Some of
these are examined below.

3.2 The differential impact of torest closure for pmt&ct‘:ing trees
Planning for *block telling’ of prles or timmber from regenerated degraded forests
implies waiting for a minimum of 10 to 20 years (depending on the local species)
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before the willagers oot u share of the “major” benefit® . However, to get this ‘henafit’,
all those crrrenrfy dependent on the forest for multiple products and ses?, nor
ondy have fo forsake current consumption in the short term bué, in marmy cases, are
expected do do so permanentty. Firewood headloading and livestock grazing,
including dhar by nomardic pastoralists, two of the most Imporntame forest based
Irvelihoods io the country, fall in this catesory.

3.2.1 Beter off Non-Users becowe Stakekolders; Users become “Qffenders’
The rules for forest prowetion vary between total entry bans to pennitting exwaction
of only dead, drv and fallen tarigs, leaves and branches.

One of the immediare consequences of such forest closure is that nstead of
receiving priowity consideration, existing forest users are the first wo be parceived
as villains, On the contrary, parbcularly o heterogeneous villages, the incentive
ot a share of revenue from timber tends to make the more powerfal and “larger
farmers, with litile dependence on the forest, and who previonsly were larpely
uninterested in forest products, becorme new stakeholders to gain rights within the
torest™ (Femcousule 1995:49%, They do not have to incur significant opportunity
costs of torsaking current consamption while waiting for imber to matore.

O the other hand, substantial opportunity costs get imposed on poorer women
due to gathering of firewmid being one of the most widespread, and regular, gender-
bused responsibilities. The most conunon rele inposced by both forest departments,
as well as by the male leaders of most Iocal instimutions that only *dead. dry and
fallen rwigs and branches' may be collected for fitewood overlocks tle fact that
degraded forests do rot ave much of these, The assumption that more firewood
will becomne available onee forests have regenerated, is also not necessarily correct
unless the forests are specthically smanaged tor increasing firewcod availability.
EZven where firewood is not 80 scarce and the collection rules more liberal, safe of
fircwood for income is almost alwayvs forbidden. This rule semi-criminalises those
dependent on heacdloading for survival.

Siddenly stopped or restrained, from collecting firewood, those women (and
men) with no altermatbve options are compelled to either hreak the local Instinmtions”
tules to “steal’ tirewood from the closed areas or to go to more distant areas for
coflection. The former reinforees the stereatype of women and marginalised groups
being forest desiroyers while the latter increases their vulnersbility to harassiment
and homiistion by outsiders, besides increasing the labour and timne they have to

1 Wew plaotations oo batren lawds are olsoe being done under TBB but on 3 telatively smaller scale
scepting in Famaluka aod Ryjusthun. In theic case, the waiting period could be even lonper with
cerluin specics. [n goroe states, a fewe plantation models have been desipmed for penerating NTEP
hased income in a shotier tiwe span eg. thooueh planting specics on which t8sar cocoons can be
mized. The discossion heee is primarily fomssed oo jssnes related o the MO SOMMITON Tereneralion
af degraded forests from exising rootstock throush conmmuniy proteciicn.

* Buch as for ficewond thraugh catting bushes, branches or stems feither for domestic consumplivo,
income thromgh sale or tor vocations such as pollery or Macksmithyd; lupping oes leaves far
fodder; supporting hivesiock through grasingg; e,




Loltcy Goels aad JFM Prectice: A Awalvsiy af Inyinetioma! Arrergesrents and Grleomes 25

put inte gathering cocking fuel (AKTRSF, 1995; Sarin, [994, 19094y, 1997, Sarin &
SARTHI, 1994; CES, 1995), Women and murginalised commuonitics from
neighbonring or distant villages depeadent on headloading froun the closed forests
are similarly affected.

Where implemented n this manner, 1FM is fittle didfercnl [rom the [orest
departments’ traditional policing as it does not address the roor cawse of poor
people resorting to unsustainable forest exploitaton e, the lack of alternabive
mmeormne and employment tor basic survival, Instead of FID staff policing the poor,
JEM simply ransfers the same tole to the better off sections of pasticipating
commnnities. ’ '

302 Ui Worntesr Yo Exelude other Wopien

As nen are vulnerable o accesations of atterapted molestation while stopping
wioren, they commonly mobilise their own wornen to stop cutside women From
erllccling products Brom their forests, In heterogencous villages, higher caste and
better off womeq, who are less dependent on forests, are often mobilised to rebukef
pressure poorer wonlen of the same village to stop extraction (Sarin 1984, 1994a,
1995 & 1997}, The majority of even forest depurtmenl staff consider sromen’s
‘pacticipation” destrable only as a less risksy and more effective mechanism for
Fetting them to stop extraction rather than for understanding and responding 1o
Lhetr necds.

Such use of the protecting communities® women o exclude forest dependent
women of their own or other villages from the forests, wirkouwt either graup of
womenr having a ey in JEM or STEPG prigeiriey and decision malking, is ciergng,
as aone of the major gender differennated linpacts of ‘communicy’ forest protection
in most states (Sanmn ¢ af, 1926}, The pertinent question this poses is: Why do suel:
farge numbers of woreen continge 1o be forest ' offerders’ even under "parffeipatory’

Jorest managenen: ?

3.2.3 Who, and Why, are the Oftenders “Offenders’ 7

Unformnacely, few studies have probed the offenders” point of view; who they are,
why they continue firewood extraction despite such humiliation and social
sligmatisation, and what impact denial ot forest access 1s having on their ives and
liveliboods. - '

A smdy of 20 Village Torest Protection and Management Samitis in tribal
dominated Santhal Parganas in Bihar found that forest protecticn in most of them
had collapscd within a year of their being set up. In all cases, women headloaders
of the villages had the same gquestion: “whiat shall we eat 77 They wanted alterative
employment to be able to stop cutting firessood and marketing it (Satya Narain et
al, 19564}, ]

In a rare assessment of tmpact of community forest closuce by 45 villages, an
NGO estimated that abour 19,000, smosily poor adives! women of Churcioe, Mandu
and Sadar Macks of Hazaribagh district in Bihar, had been acutely affected. While
being compoeblaed wr switch to using ledves, lantana and dunp as cooking fuel, in
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licu oof hcadlpading, the majority had bad to start brewing alcohel for sale, working
in beick kilas on exploimtive terms or as unskilled manual laboorers (subjecl Lo
availability of such work), for survival income. Many woinen continne resorting
tr ‘thiaving® irom the closed forests, getting fined and humiliated when canght
(ISPH, 1994}

With recent initiatives w increase wormen’s participation in JEM in West Bengal,
¥ miajar question poor women 1n villages near markets are asking is how they will
be compensated for the Rz} to 50 per day they earn from selling firewoeod (Ray,
1., 19%axa).

Lresperare and impoverished women beadioadecs and other marginalised groups
are ot meekly acceptimg denlal of forest access so critical to them for survival.
The extenl and intensity of gender and class based conflics cansed by suddan
curtailment of access from conununity protected Forcsts can be pauped fromn the
tacit that even for loeal institmtions, including the self-initiated ones, one of the
niosl diflicult and commoen *problems” is dezling with ‘woinen forest offenders”.
While woinen commenly resort to vicions abuses, accusations of altempled
molestation, sometimes filing pelice cases against male watchers or even physically
attacking them on being preventad from collecting firewood, communities like the
Lodhas have raken up armed fights with traditionud weapons 1o Tetain access o
their source of livelihood (Singh, BR.P., 19%96; Poffenberger, 3., of al, 1994G; Sarin &
SARTEHI, 1994; Sarn [5%4, 1994a and 1997; Singhal, R., 1325 & 1995a).

Social sunclions and offords to “educate”, ‘mobivate’ or ‘sensitise’ marginalised
women and sub-Cormmunities to stop eutling fiecwornd have had imilcd effect unless
accompanied by providing those dependent on income froom headloading or other
forms of unsustuinable extraction, with viable altematives.

For the 600 houscholds of the Avafard pifor projece, on which West Bengal’s
JEM programitte is miodelled, appirox. Rg (00000 wes spend annually for muny
years on generating alternative wage employment for the poorer villagers to
compensate them for forsaking income eamed through headloading (Banerjee,
AK. 19%06). The amount was based on the estirnated income the villapers were
earning fiem the forest prier to clesure. In addition, 194 ha of sceub forsst was left
upen for (he villagers to meet fheir day -ta- day firewood requiremnents (Chatterji,
AP, 1998} '

In contrast, none of the pressat JEM projects, including the large ionwemmationallsy
tuoded ones, bave planned any sysiermarie compensation for such opporminity
cosls expected ta be incurred by the poorest wvillagers.

In some areas, JER is enconmenng more conlentious problems. These include
the practice of shifting cultivaticn, the faicly widespread encroachment on forest
lands and use of forests tor seasonal graxming vy pastoralists. Allegaticns of JEM
being used 16 evicl poor landiess encrouchers on forest Tand have been made against
the Karnataka FI> (Hegde, 1995). Under the same project, 2 poor community of a
remote village was stopped from practicing shifting ¢ultivatton by pucting the laed
under a *JFM” planiation without addressing the villagers™ survival needs (Saxena,
et al, 19973, Provizion forad-boe ‘suppor! setivities’, soeh as Tucl-clfoient’ cooking
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stoves ur creating firture new incorme earuing opportunities (which rarely succeed),
are: ot substitates for unsatisfied essential necds, destroyved livelihoods or reduced
incomes for the already disadvantaged.

Due o firewood being known 1o be one of the maost exteasively and regularly
collected forest products for domestic energy and survival mcome, focnssed
planning and silviculiural reseacch for maximising its availability o o regador
Basis necds 10 be made an explicil objective of JER.

A Tew efforts are being made in this divection. In Madhya Fradesh, ru:-::lgmsm E
the limitations of = lotally timber focussed nodel, some commilted senior forest
officers have initiated experiments wilth managing reak coppice shoots for regular
supply of firewocd under JFM (Dubew, 1997), Similar initiatives for increasing
prass production in response to local puu:-ntte';. have been taken in M_P., Rajasthan
and IMaryana.

2.3 Access to NTFPs : Ilosion and Reality due Lo Multiple Institutions

The commeon perceplion is that villagers guin free access to NTFPs fooin their JEM
areas which will provide themn a regular [low of benetits in hen of the opportumity
casts they have to incur for prolection. What access do the villagers gain 1o NTFFs
in reality?

The 1985 lorest policy provides that the income and employment of forest
dwellers should be enhianced by improving and increasing the production ol NTFPs.
The GO Tune . 1990 arder, bowever, presenibes that “'the beneficiaries should be
given usultucts like grasses. lops and tops of branches and minor forest produce™.
Accordingly, most state JTFM orders provide L1 members free access 1o apacified
NTFPs. These primarily inclode fodder grasses {althongh in Harvana even those
have to be paid for); dry and fallen twigs and branches; leaf liter and leaves; and
whore available, mushrooms, cdible tubers, flowers, and non-reserved Toits and
medicinal herbs. The more ¥aluable NTFPs like casheswsr nots, bamboo & fibrous
mrasses, however, are either excluded from free access altogether or are imeloded
under the income sharing arrungement. Thus, FPCs in West Bengal are entitled to
onty 25% of the income from the sale of cashew, The Komataka JEM order
prescribes thal lhe VFCs shall be entitled (o only 50% of the income from the sale
i aff the WTFFP; from their JFN areas excepting firewood, grasses and lops and
tops from plantation harvoests.

Wigt nane of fhe siate FFEM orders mention are the exizting institurional
arranpements for the collection and disposal of many of the NTFPs from all forest
areax, which remain in foree ever after an areq 15 bronglt pnder JEM: Some of
these are examined below, '

3.3.1 The Irony of LAMEPS

In most tribal majorily areas, concessional fights for c:::]]e-:nun and marketing ot
many NTFPs have been granted to Earge-scale Adivasi Multi-Purpose (Cooperative)
Soictics (LAMPS)Y, No mitialive has been taken- to withdraw the areas broughe
tnder JEM from the purview of TAMEPS. As 4 consequence, while JENM tansfers
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the respomsthifity for prowecuon 1o the JEM groups, it 15 the LAMPS who reap the
benefit of any resuling increases in N'TFP production. The FPCx in Wast Bengal
o been demanding thet the Tight o collect anad methes Tendn leaves and Sal
seeds from their JFM areas should be granted to them instead of tiie LAMPS.
However, the stale government has yet 1o respond to their dermand due to resistance
[rom: the co-pperative department dealing with the TAMPS,

Ircmically, even the institutional structure of LAMPS, intended to bencdit mibal
NTFEP collectors through co-operative marketing, does not necessarily benefit the
gatherers.

As thelr name snpgosts, LAWMPS cover farge areas, In Karnataka, one LANPS
COVETS an entire rafrks with between 1400 to over 13,000 potential members. This
is becanse the rules permit aff adull adivasis in the area o beeome the co-operativi’s
menibers. A high perecentage of the members { 349 In ohe case) were found (o be
beller off adivasis who ave no connection with gafhering NTFFs. AN of them get
shaves of the LAMPS® profit from marketing NTFPs, thereby reducing the shares
of the actual gatherers. Furiber, due 1o the LAMPS® metnbership being so large
and spread overa [arge geopraphical area, it iz next vo impossible for the seattered
gatherery to have any controd over their fanctioning amd management. And fustly,
the secretanies of LARMEPS are povernment functionaries accountable to their bosses
rather than to the co-0p members (Lele, 5. & E.J. Rao 1994).

Thus, tribal NTTP galherers in tribal majorily areas neither gain any improved
access o, or incorne from such NTFPs through JFM due to the LAMPS set up in
thelr names, nor de they benefit froun the latter, due to having no etfective contreol
Cver therat,

Similar comtradictions are evident in Karnataka, where the JFM order provides
tor sharing 50% of the Income even frorm NTFPs with the Village Forest Committees
{YFCs) As all VIRC moembers are not NTFEP collectors, the VBC s cxpected role in
NTFEF colection and maragement is proving problematic, It is also being asked .
whether it is fair to entitle all VIC members to equal shares of the VFCs income
from WTFEs when only some members, often the poorest, are the only ones who
coellect them.

In a few cases where handing gver NTFP management ta the VECs has been
attempted by taking their JFM areas oot from the areas aoctioned {o private
contractors, KFLYs field statt has landed up with substantial additional work, The
WF{Cs bave no experignee or mamagerial capability for organizing callection and
marketing of NTFPs, As all the office bearers work on an honorary basis, they
have no incemtive lfor accepting the additiomal burden of marketing NTFPs,
particularly if they are nol eollectors themselves. The NTFF collectors: have po
incentive ti hand over their gathered produce to the VFC if private traders pay
them a kigher price.

Another issue which has come up is whether only the YEFC members shonld he
pecmitted ey eoilect NTFPs from the VEFC's JFMW sres when waditionally non-
resident colleciors have also gathered from there hefore, This issue of inter-village
eguity due to an area being allocated to a particular village or bamlel, also applies
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to other torest produce, and has heen surdfacing repeatediy 1n the implementation
of JEFN,

2.30.2 Other Institutional Contrals over NITFDPs

Even where there are oo LAMPS, muany states have veslod monopoly ngh[q over
the collection and marketing of a wide range of NTFPs either in the forest
departrnents, forest development corporations or other agencies created tor the
purpose. These ﬂgﬂﬁcies, in tutm, either auetion or legse N TFPR colleetiion g privale
contractors (e.g. Tendn leaves in Gujaral and most NTEPs in Orissa and Karnataka).
-In Qrissa, only ofe private coflpoiy s been givell manopoly coflection Figlits
for 22 NTFPs for 10 vears with no check on the prices 1t pays to the gdivases
(Suxena, 1995)

The nationalised and other, particnlariy high vafre NTFPs, thus neither come
urder . the purview of 100 percent usufructs nor vader revenne sharing asa JEM
benefir (Agarwal & Saigal, 1996). Collcelors of such NTEPs, invariably among
the poorest members of their comununities and predosninantly women, continue ke
receive only wages for their labowsr, often at abvsmally low rates for the one and
effort required for collection, The market grice for the NTFPs, or the prafils from
value addidon through processing them, oo o contractoes, raders, industry, LAMPS
or state agencies®®

In additivn, 2 complex and buregocratic system for monmitoring and controlbing
the movement and sale of NTIPs has been left intact. This places additional
mnpediments in the gatherers’ access to NTEFPs.

Wuml:n Prm:]m.e::s Stmggleagnmst&u Exlmrt Eee’un Lm:lmns’" -

'“ Nan Eﬂ-:a:t ba.n_g,h a gras::-mclts ]:E:asﬂnt wnmen 5 n-rgam*sﬂunn i, E.-ml:u:a
".digteiet of West Bengal, most of whn:rse members are a::an}r qu:rlv&ﬂ gl
JPIh-I,, has heen developing E.trategles for- increasing | pnm‘ women’ 5 ncome .

- Trom NTFPs. One Jof 1ts major :i':tl‘ﬂtles hd:a- bEEJ.'I. ]:Irl:rmutmn of tasﬂr c.u-:mm
rﬁa.tmg on Ar_lun Asanf;-md Salfrees. - -0 o 0T TG

. -Tn f993, when NBS Enldthecfmﬂus to a.gmrermne.ntmarketmg iedem]:mn—-
. Df adivasi. pmdULqu AL wak 40led that it ‘had 1o pay, am fexport: fedhof 6 pasa”
p-ar m-::ccm, DAL 0 T.n:nml c-f Rs 33, DDD.-"— hafur&me: ED>» wnuld issyre it _
-1 “tramsit Pﬂ-‘aE 5 '[.le'nl"ur (] pP= third- crf tha COCOONS, had beeu I-EIJEEd m;rfc:reat Lmd -
I_Wl:l tbirds-bisang’ l"rm‘n e women™s.own plantations on -private landg., L0
- The NB5-had . to !::uhl:r_r,f thiard wmﬂ the State, Ministets of Forasts, “Tribal |
- Welfaré and. Small’ ‘Scale Tndustries; Chairmaas of the: Zila Parishad; the local -
-~ MLA and the Sille Frc.:ndun:e.rb Association for abolition'af the E'..?".]:Il'!ll't fue, Due -
tc: beinte an crganised body, it finally eucceedﬁd in ge.ttmg Ihe giake. gnvenunent
to ‘abolish the export fiee (Banerjee: N K., 1995} S T

' For g more dorailed discassion on the mnltipl: contradictions i the n:ﬂ:untmuc-:l narionAlisation
af NTEFPs and .]'H'-I see Sairal, 5. eroad, 1996,
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A sarvey of some villages in the Sabarkantha distriet of Gujarat conducied by
SEWA (Selt Emploved Wonen's Association) found that impovenished selivasis
and others dependent on processing MTEPs have 1o get licenses at every step - 1o
buy the raw matevial, to transport it and o sell it. They have to pay 2(4 10 304
percent more than what paper mills pay tor the sanie torest produce, The rovernment
manopely aciually robs the poor to subsidise the rich. The adffvest women also tap
pum which alio requires a lcense. They are obliged to sell it io the Forest
Corporation where they st one quarier of the market price {Chowdluy, K., 199G).

The majority of nnorganised and impovernished NTEI collectors, however, are
unable to get such changes macde, They cunnot negriale beter retums Tor thear
MNTFPs either because they do not knoew the market price cr becanse selling the
NTEFPs to private traders is “illegal’ due to their nationalisaticn.

3.3.3 An alternative insiitubional framework ior NTEP gatherers

For NTFF gatherers 1o genuinely gain improved access to WTEPs tlwough JEM, a
thorough overbanl of existing insutitional mrangenients governing thelr conirol
and managenient is a prereguisite. The parametars for designing a mnore appropriale
imsliludsanal frunewors need Lo inelads e Bllowing:

® The responsibiality for sustainable NTFE collection should primarily rest with
the acrnad garfierers in exclinge for granting them the right Lo tealise the market
wviive of the MTFPs. The collectors could organise themselves into functronal
sub-groups within the larger Lls.

® The LI's should be responsible for monitoring and supervision o ensure
sustainable hanvesting. They eould charpe asmall fee from the gatherers’ groups
Tor this service.

& OCroups of local gatherers should be encouraged to develop thair own
antonomous federations for edllective marketing of their progdwes.

3.3.4 The Abscnee of Management for WTFI™s

At present, providing the villagers acceess to relatively low valee NTFEFPs ander
JEM {to which they alreudy have lepal rights 1 most cases) 15 assretred 10 be adequals
Tor 1akiong care of their “necds” of firewood, fodder, amall timber and other N TEFPs
mmandated by the 1985 forest policy. An assoclated assumpiion 1s that forest
rereneration through provecrion will result in fncreasing producsion of affl NTFPs
which wiill provide the eollectors a regular Flow of benefits,

However, as with firewood, due to the primary management focus being on |
timmber, the production of even the - commiercially less vahable bushes, shrubs,
grasses, creepers, chmbers and herbs, extensively vsed by the poorest wornen and
men for subsisience and income, becomes (ncidendal, Fisld evidence Is indicating
that without specific management for imultiple product flows, although the diversity
of NTFPs may increase with protcclion, teere iy gften o decline in fhe avaifability
of some of the muore fimporiernt NTEFPz for disadvaniaged wormer and sub-gronps.
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Sal and Tenda teaves fall in this caregory. Sale of Sal leaf plates is an impostant
source of intcome (albeit at a low retum for ghe Tahonr invested) for poar woimen
for several months of the year in many arcas of Wost Bengal, (rissa and Bihar
However, the mercasing height of sal trees due to simple protection is leading to
useabkle new leaves going beyond the women™ easy reach, reducing the leaves
they are able to collect,

* Similarly, Tendu feaf, again an important source of seasonal cash income
primarily for wornen, wends o decline in 4 regenerating forest due to the Tendu
bushes petting shaded ot by the growiog trecs. Larye rurmbers of women FPC
menthery (8 Wesr Bengad have complined il fhelr frcortes from Sal and Teadie
deaves fuave gone dewn due to tielr yields declisminge wader JFM (Sarin e @ 1996,

2.4 Need to rationalise sharing between the villagers'and the State

Asg already moentioned, many state JFM orders assume that the most appropriare
mode of sharing the *benefil” ol timber with conmmumity membars is i the finm of
cush obtained after sellirg the produce. The irony in such an wrrangernent {as io
West Bengal) is thal there may be considerable unsatsfied need for poles or timber
amang the FPC members while the poles regenerated by them through yvears of
effort are sold off by the Forest Development Corporation. Many FPCs in West
Bengal ure demanding that thelr share of the Sal poles be given to thesn o kind,
gither standing in the foresy or after harvesting (Banerjee. MUK 19963,

However, the very basis of sharing between the FDis and the Tocal instilulions
even where the produce 1s shared 1n kind, tas no logical co-relation with the
villagers® needs. The (ypical 25 1o 50 percent share of the Tocal institution will not
necessarily be adequate for meeting its members own limber sequirements. The
giedgmiam oo cact Ly share will be a firmcrion of die size, conditdon and prodieavicy
of itz JI'M area. The villagers' requirements, o1 the other hand, will depend on the
nunber of households and the extent and nature ol thetr dependence on Forests for
titnber, poles andfor bamboos,

For example, the well repenerated forest of the SIFPG of Kaimati in Sarangi
range of Cwissa, which started forest proteelion several years saro, cannot “mect
more than 5 to 10% of the hamlet’s foelwood and tmber necds™ (Poffenbercer,
i, et al, 1996). According to Ovissa’s JFM order, the FD will take awawy 30% of
gven this produce as its share il the villagers decide to participate ju JFR,

In some stites, soch ‘benefit sharing” is applicabice cven 1o fircwood. In Wesl
Bengal, the {urest department takes away 735 percent of even the multipls shoot
cuttings of Sal as its shure despile many women having to resort vo forest floor
swasping to collect leaves for use as cooking [uel.

Pussihly the most inequitable ‘bencfic sharing betwesn the villagers and the
staie is that provided forin Kamataka's JFM arder. Cn the surface, the net revenme
from sale of harvested binber, poles as well as rewoud 18 o be shared cgualby
belween the WFC and KFD. Half of the VFC s share is to be agually divided among,
individual incmbers while the other half is (o 2o into a Village Forest Developient
Fund. The ¥FDIE is meant [ replanting on the harvested plancation areas. However,
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if the villagers want any of the harvested products {other than lops and tops) for
their own use, they have 1o buy fhem, including firewood. Where villagers do so,
the individual share of income they reccave subscequently will actuaily be the money
they first paed the FD for buying the produce. Further, irrespective of the anecunt
coming inte their ¥YFDE, they are expected to replant the area with 1t. It the money
is insufficient, they are expected o meplant with *voluntary’ labour. Even [rom
plantations raised in tus manner, the FD will take away 50% of the income from
sale of the harvest. Mot only does satisfaction of the villagers' needs not count, but
the villagers can get trapped into nereasing state revenuc on a long erme basis
through raising plantations with unpard labour, The VI?C of Kuntavati, a teibal
village in Honavar division of Utiara Kannada, has alveady replanted 3 hectares
with unpaid labour due to the older plantation harvested from the area yielding
grossly insufficient tunds lor the VFDF {Saxena ot al, 1997}

Sale of forest produce before need for it within the participating community
haz been zatisfied tends to benefit the less forest dependent and better off villagers
while fmivialising the poortities of those dependent on [orests for survival.

This apphes cqnaliy even when mmanagesment of the prodoce is haoded over to
the LInanless piving priority to satisfaction of local needs is insisted upon. Although
the Gujarat JFM order permiis the Lls to take their share of the produce in kind,
the elite tale leaders: of Soliya village’s Gram Vileas Mandal scld off all the villagers®
share of bamboo when it was harvested. The village women would have preferred
using it for their own needs. (ARKRSE, | 955).

A5 Grassronts priorities and management alternatives

Contradictions in the assumptions of the official JEM framework become maore
evident when seen against the motivations of acutely forest dependent villaggers to
start forest prowelion Lthemse[ves.,

Adivasi leaders of a cluster of self-initiated forest protection groups in
Fanchmahals district of Gujaralk, for example, were amazed when ther first leamnt
ahoul the basis of benelit sharing wnder JEFM. They sand thar they were et
regenerating their forests, with tremendous investments of rime and effort and
every hounsehold conmributing grain or money for compensating watchmmen, tor
cutting them down again, Their primary mottvation had been Lo regenerale timber
for housze constroction and agricoliural iinplements for their own wse. They also
wanted to increase availahility of firewocd, fodder and other N TFPs besides getting
the envireonmental benefits of improved recharge of sub-soil water, Increased raintall,
highcer aonculiural productivily and a beiter covironoment. One ol their key queslions
about JEM to a visiting forest officer was whether the forest Jeparimend waonlkd
take oy S0 percent of the timber from their forests, regenerated thrangh vears of
painstaking sffory by rhe villagers, even i the remaining 30 percent was insuffieient
forr thedr own needy. How wowled they meet the balance of their intber reasds witen
they coufd nof afford to buy it from the market?

Many SIFFPGs as well as JFM proups question the very concept of the Flis”
silvicullura] model of rotalional or one umc block [elhngs as their mmaim poorily is




L

Palicy Coals uxd JEAM Practive: Am Arolesis of Insingionst Arrangemenrs aud Outcones i3

e meet local needs as and when they arise. Several self-imitiated grovps. which
have broad-based membership and practice consensual decision muking, have
avalved highly equitabie and transparent rules for seleetive harvestmg of timbcr.
and other produce for meeting thetr mermbers’ requirements (Sarin and SARTHI,
1994; Raju et al, 1993; Kant, 8, et al, 1991; Mebwotra, $ & Kishore, C, 1990,
Foffenberger et al, 1996, Vasundhara, 1996a). Such SIFFPGE want the authoriiy
undertake need-based selective fellings. Alhough many selt-mitiated and JFM
oproups have been doing such felling, this constiintes an ‘Megal” act making the
villagers vilnerable to harassment, fines and bribery.

Some of the community initiatives go well beyond simple protection 1o
suphisticated 1ocal fovest management systems. Thess are des] pred to accommadate
diverse needs of the community’s differcnt nser groups on principles of equily,
and ne¢ mechamical prescription of eguef sheres to all member households,
respective of their wealth status as provided for in the JEM nrders.

The torcst management svstem developed by Gadabanikilo village in Orissa
over 45 years, for example, is centred on ensuring firewood availatliny, NTFP
production and Tvestock rearing through grazing in the forests. Instead of closing
their entire forest area, the community leadership Las set aside different arcas for
firewood collection, grazing and NTFPs by closing diffcrent patches (o different
exlents (Vasundhara, 1906a) Impoxition of standard rotaticnal block fellings for
timber sharing on such existing systems will not only destroy the delicate balance
betwecn satisfaction of diverse needs and sustainable rcsource management, but
alse be unacceptable to the willapers. Rather than proumoting constrctive LI-FD»
partoerships, such interventions enhance the villagers” alienation. A federation of
34 villages which have been protecting their forests for over 25 yoars in Kudada
near Jamshedpar in Bikar, declined 1o participate in JFM as they did not wamt their
forest to be lelled agaion by the FL,

D to similar disagreements with the IFM framework, and the fear of losing
control over the forests regenerated by them, many SIFPGs even in other stales
have refused to patticipate in JFM altogether (CES, 1995: 17, Shramjeevl Unnayan,
1997).,

In essence, the very basis of present ‘benefit shuring” under TEM viclates the
198% forest pulicy mandate to treat the willagers' needs, including construction
timmher, as ‘the first charge on forest produce’. :

Benefit sharing under JFM nesds Lo be based on the principle that no forest
produce shall go owiside the participating villages untl he reguirements for i
within them, both for subsistence and Hvelihood needs, have been satigfied. Any
shaving between the Lis and FDs should apply vo only that part of the produce
which is surplas to village reeds, if any surpfus ix avallable.

For this, the villagers need (o be delegated the aurhorisy lo manage their forests
for need satisfaction wilh the FDs playing a facilitative, instead of a directive, role.

3.6 A Glimpse at earlier Co-management Initiatives
Surprisingly, little éffort has been made to incorporate the leamings from garliet
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experiences with comrmunity forest management in JEW. The Yan Panchayats in
the ULE hills, the Kangra Forest Cooperative Societies in H.E, the forest panchayats
in Uttara Kannada in Karnataka, and in-Andhra Pradesh, all ereated during the
earlier parts of this century, are examples, s6ll surviving in varying states of health,
of earlier inftiatives of decentralised forsst management (Ballabh & Singh, 19588;
Ahal 1996, Muoralt, 1997, CES, 1995%). Similar examples can be found in Orissa
and M.F. and probably other states {Sundar, M., 1996a).
Wiost of these were far more responsive o Jocal needs, and devolved mors
- power for autoncinous funetioning to the LIs, than JFM does.
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The focus on local need satisfactgon by the Van Papchayats is far closer to the
1288 policy mandate than the cevenueftimmber sharing Jdeal otfered by JEM.
Iromically, the recently issued JFM order of U P. has not incorporaicd the positive
elements of the Van Panchayats which have been functioning quite effectively in
the state for almost 7 decades.

4. CONSTRUCTION OF *COMMUNITY®, *‘PARTICIPATION® AND
GENDER RELATIONS THEOUGH LOCAT. INSTITUTLIONS

Section 3 above bas diagnosed how the major assumptions abort villagers”
priorities in the bastc fiamework for JEM militate against the interests of -the
poorest women and men forest users. This section examines bow ‘cormmunity’,
‘participation’ and gender are copstructed throupgh official and unofficisl
membﬁrship norms and practces of Lls and how these are shaping the nature
of wornen's and marginalised groups® participation in botk JFIW and Sf:lf-lmtmted
community forest protection.

4.1 What are Institutions 7
Al one level, instittions are a set of rmiles. These include the official nules and
procedures as well as unofficial values, noras, traditions and practices.

All Institntions also deal with the production, management, distribution or
exchange of resources. These may be material (such as forest products or shares of
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income in the case of JFM) orintangible (such as information, contacts and political
clout). - : .

Institutional rules, resources and practices tagether determine bow anthority
and power are distributed among the membersinp. The rules crred PESCHTCEN
structure practice; who is in and who is out; who does what and how; whor gets
what; and who benefits and who looses (based on Kaboer, N, 19943, Changing
official roles alone does not lead to acmal change unless associated praciices
are also changed.

The focal institution in JFM is a critical actor as it plays the role of mediating
between the forest depariment and its general body membership. It 13 through the
. LI that the participation and entitlements of individual members of cormpunitics
are structured. For it to be able to play its role in a gender and equity sensitive
manner, the local insHution should be able o articulate and represent the 106Erests
of elf user sub-groups of a forest area in the partnership agreement with the FD
(Sarin, 1993). It needs to act as a fornmn tor actoal forest users (o articulate and
pegotiate conflicting needs and priodties. To what extent do the existing rules,
both formal and informal, permit actual women and men forest vsers to participate
in decisions atlecting their access to forest resources 7

To examine this question, the following two poslates need to be considered:

4.1.1 Neither connmonities nor houscholds are homogenous
As discussed in section 1L the communities participating in JEM are not hbomogenous
cnlities but consist of diverse gronps differentiated by caste, class, imbe, religion
and/or ethnicity and within and between each of these groups, by gender and age.
Tt is wften the poorest and most margmalised sub-greups and individuals within
communities #nd households whe are acutely dependent on forest resources for
survival and livelihoods. In contrast, the relatively better off and more powerful,
may have limited or nu primary dependence on forests. Yet, due to the dynamic
hierarchy of social and power relations between the different groups, it is ofien the
powerful non-forest dependent groups who have the greatest visibility apd voice.
These differences are permeated by gender differences in access to and control
aver resources structured by unequal pender relations perpemated throught diverse
social institutions such as women’s exclusion from the public sphere, which severely
constrain women's eqgual participation.

4.1.2 Locul instituiions mediate changes in forest acccss :

Secondly. initiating JFM or SIFP on state owned forest lands norrnally entails
bringing open access forests under common pood resource (CPR) managsment.
Thus, both JFM and SIFP iinvolve changing prevailing norms of access 1o local
forests with the centrol for doing so being tradsferred to the community Tevel
through local institutions. This control is exercised through the framing and
enforcing of eules for regulating aceess. Given the differences within COMMILtIes
and households, who, and by which process, take decisions about the access Tules
will determine which individuals or groups within ‘communities” and households
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acquire the power to deline and enforce the “community’s’ forcst management
priarities. The extent to which the membership notms and lzadership siructures of
both TEM ancd SIFP groups permit marginalised sub-groups and women 1o gain
aceess (o their decision-making processes thus needs to be analysed to noderstand
the potential nature and extent of their parnicipation. '

" Imposition of often uvniform aceess controds on all existing users with diverse
levels and types of dependence on a forest, inherently implies differential
distribution of oppotmmnity costs (of forsaking corrent consurapeion ), and benefits
{both immediate and long erm) among them. Thos, who 15 included, and who is
excluded from participating in ‘commuonity” decision making and artculation of
CER management pricorities, will tend to determine who gainsg and who loses within
and between cormauniiies, as well as households, under both JEW and self inidated
forest proteciion.

Further, as local mstitations are sopposed to enter into formal agreements with,
state agencies under JEM, their rules also represent a new regime of propenty rights
to cormmon pool forest resources, These overlap with the often complex existing
regimes of customary as well as legal usufruct dghts to forests. Given the state
commmitment ta promoting gender eguality. the extent to which women's equal
aceess and entitlements 1o public forests are being institutionally, ensured vnder
JEM needts to be exarnined. This is particularly important for cdivesi and other
poor women who are major, and often the most disempowered, forest nsers and
whose rights of access to forests have enjoyed customary sanction,

4.2 The organisatinnal strocture of local institutions
Mdost state JFM orders specify the merobership norms and organisational strociures
for the LIz eligible for JEM, Formal local instimtions, such as regiatered or co-
operative socicties, as well as the forest protection groups being specifically created
for JEM, have a three-tier pyramidal strucinre, The base consists of the genera!
body af members. The general body members periodically elect or select a managing
ar executive committee (of between 7 to 15 members) which is delegated the
responsibility of carrying out day-to-day rmanagement tazks on Sehalf of the general
body. From amongst the manageiment commitloe, normally 1 (o 3 or more members
are appointed office-bearers who are delegated the authority to act or befialf of the
mmstitiztion as a whole, The office-bearers act as the interface between the general
body membership and the outside world through signing lepal agreements, operatitig
bank accounts, etc. ' '

Both the leadership structares and peneral body mesmbership of the self-initiated
farest protection groups, have rouch greater diversity. Some of the SIFPGs in Orissa,
for example, are youth groups which may or may not have broad based membership
of the eoncerned village or hamlet. The leadersliip of the SIFPGs similarty varies
from ‘patural’ leaders, groups of elders, village councifs or groups of clite men
fRKant et al, 1991: Sharma, ., 12925; Sarin 19995), _

In all cascs, divect access fo all the instuion’ s targible and intangible resources
and benefizs is condiffonal to aocess to the imsiirution’s general body membervhip,
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What access-do women and marginalised groups have to the membership of both
formal und informal local msftulions at prosent ?

4.3 Membership norms of sclf-initiated groups _
The SIFPGs reflect the cultural norms and secio-economic diversily and
differcotiation of the context in which (hey have cvolved.

The traditdonal +illage assernbly (Panchayat) in most pares of India has virtually
heen an all-make institution with women bring provided access only under highly
exceptional circumsrances, As a CONseqUetice, women a5 i Cafegory are imvariably
excluded trom the membership of self~initaed gronps.

Inclusion and exclosicn from them by caste, class or ethnicity varies with more
complex, context specific dynamics of wealth, power and cultural norms. Relatively
hamogenous adivasi or caste groups, parficularly those with strong communal
resource management traditions, may be highly demoeratic and inclusive at least
for the men. The seneth and stability of such groups is rooted ip consensual
decizsion making by male representatives of all the housebolds. Even among such
groups, however, culorally marginalised minorities may reman inyisible and
excluded. In the otherwise highly {male) democratic adivas? SIFPG of Asundoya
village ic Panchraltals diveciot of Gajarst, simall sukb-groups of barijans and Rawals,
the poorest members of the village dependent on the forest for bamboo for basket
making and grazing goats; remained excluded from group activities till a Lozl
NGO started facilitating their participation,

In more heterogencous commiunities, the mest forest dependent sub-
communities may be labelled as “destrovers of furests’ or ‘eriminals’ by the
dominant groyps, making their exclusion more pernicious. Many such self-inigated
groups are gaining formal recognition under JFM without it being ensured that all
Torest users are represented. '

4.4 Membership Rules in Initial State JFM Orders

Mimicking the culiural teadition, all state JEM orders, excepung that of Gujarat
and the draft JFM Rules of Haryana, use the dousehold a3 the basic unit of the L1's
genecal body membership. Most of the early orders prescribed the eligibility of
only sre ‘represeftative’ per household a5 a general body member,

Thix single rule automatically denivs the majority af women, and many
mrarginalized men, often those most actisely dependent on forests. the ripkht 1o
participale in JFM or their own befalf and fromt gaining an insitutional idertity,
This is becituse the one representative 15 invariably the man socially and culteval f
perceived to be the “Read” of the honsehold except in the case of aff wamen
households or of widows without adult sons (Sarin, et al, 1996], '

The adoption of this nosm in the recently sued JFM arder by LULF. is particularly
remarkable as the well established Van Panchayats in the state entitle «if resident
adnles with the right to clect the Van Panchayat represcntatives, irrespective of
their gender or status within the househald. All adults also enjoy equal wxoftnct
rights to the forests with no provision for distribution of individual sharcs of cash
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income to selectively eligibic ‘members’.

~ Instates with the “ong representative’ pet honsehold membership rule, women
forestusers have remaincd more or less forgottens and invisible in the JFM progess
[Suess, 1995: Ray, L., 1996; Chatteries, ML, 1994: Correa, kL, 1995, The anly
exceplions have been either where the local forest officer has taken personal interest
in invedving women or an NGO or a women's organisation has facilitated women's
participation.

The unguestioned assumplion that other household members can be reached
through one (usually male} ‘representative’ is clearly not validated in practice. A
recent snly in Karnatalza found that where only the men bad sttended VEPRIC
meetings, the hovsehold women were unaware of what was discisred io them. In
contrazt, where women had been present in meetings, other honsehold members
were well informed about the disenssions, (Correa, M., 19950,

Several studies also indicate that male household “heads’ neither necessarily
consult their household women nor ‘represent’ the women's priorities. The
continuing wnd remetiable lack of wwrareness aiwvat the negative impact of sadden
and toinl forest closare on women's gendered responsibility for procuring firewood
among male decizion makers of the same kouseholds, unless specifically hrought
to theif notice, is 2 notable reflection of how men's priorities are shaped by their
own gendercd perceptions (Sarin 1994; Sarin & SARTHI, 1994; Banerjee, N K.,
169a),

4.5 Sclective Inclusion and Exclosien through the ! Man, 1 Woman® per
Household Enie

In response to criticism of women's exclusion from the Forest Protection
Commirtess despite women being major gatherers and users of forests", the Weast
Bengal JFM order was retrospectively amended in November 1991 to make a
provison ngt “if husoand 15 & member, the wife automaticaliy becomes a memiber’ .
thersby providing for ‘joint membership’ of husband and wife. A similar
amendiemt, providing (or autmnatic membership of *spouses’ has been made
recently io Karnataka's order, _

Some of the states which issued their ordecs at a later date (Himachal Pradesh,
Andbra Prudesh, Tamil Nadu), and others which have revised their earlier orders
[Crrissa, Madbhya Tradesh), now provide for memwberstap of ore tian and one woman
per hoosehold o aveold total exclusion of women from the Lis.

Again, althongh this rule may ensure that about 30 percent of the LI members
are women, even this does not eosuere membership access to the poorest and neediest
vwomen (and men) users. The problem lics in the continued nse of the household gs
tixe qualitying onit of membership, on the implicit assumption that most households

11 Murt Bikas Sangh, 4 grassroots peasant women's organisation based it Boankurs Disohcl of
Wrst Bengal, was the first to reise its voice ugeinst the seting up of more or less cxclesively male
FPCz by the WBFLE Due ko ity lueimbens” high ecopumic dependence on WTFPs, in March 190
NAS appealed to the state Bindster of Forests, the IYPCr (Bankury) and e Cluirman, Ragibandh
Fanchayal Samiti, that 50 percent of FPC members should be women (Banerjee, NE., 1906,
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consist of standard nuclear families of husband, wife and miner chaldren. However,
the naclear family is by no means universal. The f98F census classified heruseholds
into 10 tvpes  of which nuclear households comprized only 43.7% of the tertet!
(Censur of India, 1951 ). Other household types include ‘single member, ‘broken
 puclear” ‘supplemented nuclear” and ‘joiny’ {lincally or collaterally extended). Many
disadvantaged women as well as men, form invisible sub-units within the larger
households and continue being deprived of access to LI membership.

Reccfiing our ta disedvaniaged women (and men) within households reeds To
be fucilitated by apening membership of local instituticns participating In JEM 1o
all adult womten and men, Irrespective of their siamy wirlin rhe household,

4.6 Translation of membership.rules inte pracéice

However, as already mentioned, changing institutionat rules docs not necessarily
lead to changes in practice. Often, cither the above changes in rules have resulted
only in women's namnes being added to membership lists or even thit has not taken
place. )

Although the West Bengal order was amended to provide for ‘joint” membership
in November 91, during a workshop with the staff of a torest division and selected
couples of an FPC 3 vears later, it was found that neither the village women and
mern nor the FD statf, tncinding the DFO, were even awegre of the amendment
(Chattesjee, M., 1994).

In any case, the “joint membership’ provision comtinues to be riddled with
contradictions. For example, only one of the “joint” members in West Bengal can
cast a vote on bebalf of the family (CGOWB, 1996). The West Bengal FD field staff
have also heen asking what they shouold do when they come across hushbands having
more than one wife, As either of the jolnt members can exercise the houschold’'s
Oght to the shares ol benefit, often men collect the firewood available from muliiple
shoot cuttings and sell it off while their wives contimue baving to scrounge for
cooking fuel (Sarin, 1995a). Realising the contradiction in distibuting firewood
to men when women are its primary users and have been cxpetiencing increased
firewood scarcity due to JFM, a woman forest officer has started trying to ensnde
the presence of women when shares of {irewood are distributed (Sarin et al, 1996},
Similarly, during the ongoing income sharing from harvesicd sal poles, in many
FP{Cs, the *household’s® share of incoine is reportedly being handed over to the
men, despite the joint membership (Bancrjee, N.E. EOLFTY.

The problem is even more acute whers existing, exclusively male, S1IFPGs are
being formalised for participating in JFM. Iu Otissa, although the state’s JEML
arder has been revised to make 1 man and 1 woman per bousehold general body
members, often no effort is made to enforce the rule while registering exclusively
male SIFPCGs as V555 {Sundar, M., 1996).

The danger of providing Jegitimacy to highly inequitable and exploitative power
stractures through JEM, unless gender and equity sensitive procedures of
implementation are introduced, is illustrated by a case study from Maharashira.
A 10-year-old SIFPG protecting a reserve forest was found to consist of only the
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dominant land owners, They had stopped the gdivasis and barijans (rom enteing

.the forest, compelling them to buy firewoond from the landowners. This SIFFG
was formalised as an FPC under Maharashitea's JFM order in 199212 (Pant e# af,
IRUAENE

4.7 Wonten’s access to managing committees and becoming Office-Bearers
Baoth the eligibility criteria for Managing Commitlee (M) mernbership and the
process by which it is constimited determine the extent of the MCs
‘represeqitativeness’ of the diverse interest gronps within the concerned ComTnunity,
and consequently, the LIs sensitivity to gender and equity concerns,

Due to political leadership traditionally having been a male domain, Increasing
Women's presence and participation at these levels requires facilitating changes in
crirenched attrtudes and perceptions about women's capabililics, It also requires
increasing woroen's self-confidence to take decisions in accordance with their
oW priorities.

Women's representation on the maanaging comrnitiees of L1s has received corsory
attention in the State JFM orders. While three states do not specily anv mandatory
presence of women on the LI's MC, most of the others arbitrarily rrovide for a
minimum of one to three women members. Tamil Madu and HF's orders age the
only gnes reguinng that 30 per cent of the village representatives on the MO are
women although in both cases, due to several outsiders being nominated as MC
members {such as the [orester) whoe would normally be men, women’s actual
representation will still be iess than 50 per cent. Only HP's order requires a
representative of the village mahila mandal to be a member of the LT's MC to link
it with a local women's forunm. None of the orders either reguives that the women
represerfaiinves be selected by the forest dependent worten within the COTI BRI
er that they should fremselves be dependent on forests to be able to articulate the
Probiems and priorities of women forest users.

As far as the LI's office-bearers are concemed, practically all the orders are
© wtally silent abont women's presence at that level.

Where the state orders do not prescribe a mandatory minimum number of
women, there tend to be no women MO memabers at all as in Rajasthan (Suess,
1993) and West Bengal (Ray, L., 1995). Where a mininsum number of women MO
imerbers is preseribed, it often becomes the meaxintim as in Haryana and Karnataka
(Satin, 1923 & 1996; Correa, 19951, )

" Purther, MC membership does not neccssarily result in women baving a say in

decision maldng, Due to their being in a small minoriny, combined with siTon:

cultural inhibitions, women have (o muoster exceptional courage Lo speak up in

traditionally male forums. However, offen they are vt ever invited to the M.C.
mectings. In many cases, thoy remain unaware that they have been made M.C.

2 While registering the self-initiated group as an FPC, the FD swif had appoinied coly 2
managing committee wilhout any consullative proccss with e villagers, patticularly the most
[orest dependent adivasi and scheduled euste women and men,
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members as the men select the women members on their own simply o complete
the Tormality (Sarin, 1993 and 1996).

The Expcnencf: u-f i Wmnan ME memhc—.r f:mm HE.'ITBJ‘]EI e j_:
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Without clear gnidelines for involving uctual forest users in JFM, powerful
non-furest users are tending to find disproportionate representation in the managing
conunittees and leadership posts of local institutions, Thix is not surprising as Fi
fizld staff find it casior to interact with people they already know in the villages.
These tend o include ex-timber merchants, contractors or their agenls, ‘elephant
chasers® and wealthy land or arcea garden owners (in Kamataka} (Banerjee, N.K..
1996, Saxena et al, 1997, I—Iircrumh, 5., 1906).
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To increase torest dependent women and men’s participation, the State JFM
orders need Lo be amended to provide that:

& at least one thied of the Local Tnstilution’s managing commilce members, as
well as the office~hearers, are women, Where women wri the predominant forest
users, thetr minimnumm representation should be 50 percent.

# the wornen MO members should be selected by women torest uscrs in separate
meetings of honogenous griaps of women,

® hoth women and men MO members and office-bearers sfiould themseives be
faress prers. This could help in preventing powerful non-users Trom usurping
control of local institutions.

® WOomen's propottionate presence must be made mandatory o0 complele the
quorum ol all valid LI meetings.
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& THE FOREST DEPARTMENT -— LOCAL INSTITUTHON INTERFACE:
THE PROBLEM OF INSTITUTIONALISED INEQUALITY

For over a century, state forest departments have wielded enormous power and
authority, with a0 concomitant accountability to [orest dependent villagers. JEM
partnerships, o the other Band, need to be rooted in mertea! acceptance of clearly
defmed righis, responsibilities, authority and accenniability by both FDs and
communtily msttuilons. How facilitative are the institutional parameters on which
the prescriptions contained in the state TFM orders are based tor nurtoring such a
relaticnship between the FDs and the LIs? '

5.1 The imbalance in power

Two aspects of the FD-1Linterfuce particularly constrain ithe development of more
Balanced parmerships and robost Ioea] institetions, (0} the inbalance in power and
conlril between the FDs and Lls and (11) the pre-detennined basis of interaction
between the twa parties governed by the incomefimber sharing formuia.

Excepiing for Gujaral and Haryana, where the LIs can be autonomous co-
uvperative or registered societies, 1o all other states they are repisterad omly by the
FDs. In addition, the responsibilities for maintaining 7.1 accoonts, convening its
meetings and preparingfzpproving the fjoint management plans as well as the
rowers of dissolution, conflict resolufion and appeal, are almost solely vested in
the F1)s by most state JFM orders. With a forest officer being made the LI's membier-
Secretdry in most cases, even the proceedings of the LI are controlled by the FI
with the secretary’s accountability naturally being te the FDY, and not i the general
body of the LI, Even the right to nominate non-official members, including NGOs,
to the LT's M usoally lics with forest officers instead of with the villagers.

The PD¥s cannot only uniiaterally cancel the JFM agreement but also disband
the. organigzation itself If it is considered to be violating any condition in the
agrecinent. Bven the shating of forest product benefirs is kept conditional to the
‘satisfactory performance of ity doties’ by the LI Flowever, no crileria or ransparent
procedare for evaluating a local institution’s performance have been specified: ITn
the event of such denial of promised benefits, the LI bas ne right o any compensation
for its investments of labour, time or capital made dorng the validity of the
agreement. IF the FD fails to honoor it commitments, the villagers have no
reciprocal nights of penal action against the FD,

Mo state has any provision for arbitation by a nentrsl third party to resolve
disputes berseen the two pariners, the majority vesting the power of final adjudicator
in z semior forest officer. Only in West Bengal, the involvement of Panchayat Samiti
and Gram Panchayat representatives in oversecing the functioning of FPCs can
provide some countervailing force against the unilateral excroise of power by FDD
officers. Tn Andhra Pradesh, the DFOs power to supersede a VESI For 'sigficient
reasens’ 1% conditional to hisfher obtaining approval of a District Forest Commitles.
However, this committee is dominated by government officials with minimal
representation of local cornmunities {Upadhyaw, 5., 1997 :

The sum af all these provisions is that instead of the local institutions being
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gocouniable to thelr verneral body members 1o assure democratic aad respansive
functioning, they are, instead, accowmtabie to FIY officers. This defeats the very
purpose of ‘participatory’ forest management. '

The distribution of autherity between the two parties for fulAlling their respective
responsibilities is similarly totally asymmetrical, While the LIs have been assigned
the majnr rasponsibility of protecting their forests from encroachnient, illicit felling,
grazine, fires, poaching, and timber smuggling, which i some conlexts invalves a
risk to their members”™ lives, they have h-eun delesaled no suthority for executing
the respamsibility.

Only it Andhra Pradesh, the V3585 have been empu:-wered tor apprchend forest
. offenders and hand thein over to FD staff, the latter heing bound to repodt on the
action tiken by them & the VE8S5s. In other states, some commitred forest officers
have used their disceetionary powers to informally delegate such authonity o the
LIs. A DFC of Harda forest division in M.B, for example, empowered the Lls to
even fine FI} tield staff if cavpght resorting to illegal cxraction. Similarly, during
his tenurc ax DFO, a Bihar FD oflicer told scores of villages that the forests belomged
to them and they had all the powers to prevent unauthorised extraction.

Tuformnately, in a bureaucratic stmcture, such powers arnc vesled in the territorial
post, and not in such cxecpional individoals who ocoupy it for a limited tenure.
Cinee such individuals are transferred. the next officers replacing them may have
totally opposite views and reverse fheir predeccssors” decisions. In most states,
many losal imstilunions have experzenced deaimatic reversals in FD responses wilh
changes in individwal forest officers. Such experiences shake the villagers’
contidence in the FDs' long term commiliment 1o JEM itzelf. Local institutions m
many states have been demanding the delegation of commensurate authuni}-' Lo
them but with litde response from the FDs.

Such an armangement is contrary to the spinl of nortaring healthy pﬂrm-arshjps
in which both parhies arc cqually and actively imvelved in negotlating mutually
binding agreements and asswmes that people’s '‘panticipation” and develapmert of
village institutions can. be achieved throngh excoutive fial.

5.2 Impact of JFM on S]FPGS

Democratic and equitable SIFPGs, functioning oo the hasis of n&gﬂtlatﬁd and
rinsparent decision muaking and responsivencss 1o diverse, often conflichng, nesds
and priorities of their membership, micror the limirations of the JFM framoewaork
most starkly when the two come face to face. They present a tremendons challenge,
and an opportunity, te adapt the TFM framework to make it more relevant for local
needs and priorities.

Unfortunaiely, in none of the siates ]115 any eifort been made Lo forrmalfiy adapt
JFM to sccommodate and strengihen such well funetioning SIFFPGs. As discussed
in gcelion 111, many SIFPGs have refused to participate in JFM due fo nding its
basis unacceptable and a dweat to their very survival.

A Targe mmajority, hoesever, are willing vo cornpramise their reservanons 1o reduce
their vulnerability. against the might of the state throngh gaining some form of
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legitimacy. Without recognitiom, their legitimacy 1s alse often questioned by
neighbouting villages, inigratory herders, commercral interests, ag well as FD seaff.

CGiven the asymmetrical FI3-LI relationskip provided for, however, instead of
strengthening the SIFPCGs, their comang within the TFM £old has tended to trapsform
their internal decision malong processes and Ffuncliiomng in the following
unhealthy ways:

@ Instead of having to rely on creating ceonsensus among the general body
membership, now some sectioms of the leadership nse the power they have
acquired throngh their proximity to the FD stafl, fo imgpove thefr own decigions,

® Instead of the wvillagers continuing to undertalce cleaning and harvesting
operations on their own as they did earlier, now they hayve become dependent
on vbtaining permission (rom Lhe FD Tar every achivity.

& DMNany groups have been compelled to change their membership, often agreed
upon through complex processes of inter-group bargaining and negotiations
on the bazis of waditional usage, residence In proxiouty to the foresi, level of
dependence om forest praduce, cle. o conform Lo preseopiions soch ss only
those living within the boundaries of a revenue village being elipgrble for L1
membership. In the process, in the Panchmahals district of Gujarat, those
villagers residing in adjacent villages who were group members are getting
dizenfranchised despite their having contributed equally towards forest
protection for several years.

& DMany proups whose Forest protection activities were accepted by their
neighbours feel disempowersd when told that their protected forest falls within
another village and that there is no forest area within their own village
boundaries,

@ Insteacl of the groups’ earlier ability to resolve conflicts with their neiphbours
tirough dialogue and negotiation, nowr the FDs define the terms, ofien generatmg
a plethora of nesy inler-group conflicts, resentment and discord.

The design of the FID-LI inantational relationship iz, dhius, more gpeared to
extending the FDs" control over the cormnunity through the LI created or reshaped
in aceomdsnce with its own poonties than to nurture self~governing, sustainable
resouree management capacity among the villagers. Cormbined with (he traditiongl
forest management priorities built inte the banefit sharing deal, the JEM instimtional
arrangement essentially uses the LIs as instruments for achieving the FDs
interpretation of forest policy objectives than to nurtore healthy eo-management
partnerships responsive to local needs. '

5.3 Lesser devolation of power compared to earlier co-management
experiments
The reluctance to devolye any power to the LIs, or even to permit them to develop
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organically on the basis of conscnsnal deciszon making, reflects a level of distrast
or lack of confidence in the villagers which even the colonial government did not
display.

The Van Panchavats in TP exeated in the 19305 elect their own TEpreseltalives
wilh 5o FDO officer as their member secretary, Their effectivencss 1n managing
their forcsrs succasstully for over six decades should dispel FI> doubts abont forest
dependent villagers® capabalibes.

Similarly, the Kangra Forest Co-operative Societies, also formed in the 1930s
s LB were antonomous oreanisations withoul any FDY role in their day-to-day
functioning. However, the history of the Kangra Forest Cooperatives, which wete
created as a time-bound government scherte with the FD imposing forest protection
priorities on them for regenecating nmbes, rings alarm hells for the funre of arget-
driven JEM groups being set up ander large donor-funded projeces. The Kangra
Co-ups died a slow death duc to the government abandoning them by simply not
renewing the ‘scheme’ under which they were set Ap {Ahal, B, 1926),

The institationy] trust being placed in the V58s in Andhra Pradesh and Madbya
Pradesh appears somewhat positive exceplions on e scene. The AP FI routes
all expendilure on JFW areas through accounts jeanthy operated by the VW35 and
the FD. The state government has alse recently amended its TFM order to give celf
the income ttom lorest produce, including [rom timber, o V5SS i the condition
shar at least 502 of it witl be reinvested in the forests. Similarly, in M.P., expenditure
budgeted for fire and normeal protection is beimng transferred to the L1k giving thom
the option to use the money for their priority needs provided they cnsure that their
forests are protected from fire and other danage. Bowever, feedback and momitoring
machanisms remain weak and it is difficult to assess the guedidy of implementabion
in view of rapid inereases in scale.

5.4 Instimtional change in FIrs ?

For the forest burcaucracy, working with a large number of diverse and scattered
local insttutions demands radical changes in its centralised, top dowp planuing
and autharity o develop the capacity for decentralised decision making responsive
ta the diversity of lecal needs and priorities. This implics chailenging reforms in
the Forest Dopartments’ orientation, training, argamisaticnal stracture, derision-
making processes arnd priorities.

As already mentioned however, both the GOT June 1990 order, as well as all
the state government orders are silent on the need for organisational change required
by the FDs to make their functioning compatible with participatory forest
DIATLLEZC et '

To date, some initiatives have been taken ta change the orientztion and culture
of FDs primarily through the training of forest ofTicers. Modules on tribals and
forssts have been added 10 the training syllabi and a few short, compulsory training
courses for IFS officers on participatory planoing, use of PRA techniques. etc.
have been introduced. Some NGOs have been inducted for facilitating attitudinal
change through the shorl training courses. In somu of the externally aided forestry
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projects, particularly those with a locus on process, vertically inteprated workshops,
exposure visits and overseas raining have belped expose forest oficers to diverse
world views and perspectives. A slow attitudinal change is clearly evident among
many officers and the overall relationship between foresters and villagers has
improyed i mansy aveas,

However, no inktiative has been taken to even begin addressing the problen of
the hierarchical internal stmcture of the FDs which is totally incompatible with
participatory inanagement O 10 introduce more participatory decision making and
nternal democracy within them with greater decentralisation of power and authoricy
al the lower levels, The FIs® interface with the villagers takes piace through their
field stuff whe are in no position (o honour any commitments they rmake o the
villagers if they receive contrary commeands from above, No arnount of training or
reorientation can deal with this institutional problem unless the internal culture
and structure of the FDs is democratised.

It alzo needs to be recognised that the FDis are themselves oflen constrained by
the perceptioms and views of senior bureaucrats responsible for poticy making.
Training equally needs to be impanted to government palicy mmakers on the natare
of facilitutive framewoiks neaded 1o permit the demlopment of Thore samtable,
democratic and self-governing local institations.

5.5 The institutional experiment with workdng groups

In recognition of the distance of semor officers frorm ground realities, the absence
of effective fcedback mechanismis from (ield staff to senior [évels, and the expected
emergence of unanticipated problemns once the new approach started being put
into practice, the institrtional mechanism of “Working Gromps' or “Steening
Comrmirees’ has been developed in many states. Acting as apex advisory bodies
Tor guiding the development of JEWV, state Level working groups are normally chaired
by the chaef of the state FD with other forest officers and NGO and researchy
academnic ingtitution representatives as members. Besides periodic review of
pruprsss alll problems, Working Gronp meetings create a forum for different actors
o provide npats for fmely modibeations in propratome desien and implemeriston,
ouch Working Groups or Steering Commpiittees have heen sat np in Harvana, West
Bengal, Gujarat, Orissa, Kwmataka, H.P and A P. The Qrissa Steering Commmittes
is chaired by the Forest hMintster while that of Karnataka has the Development
Comrigsioner as the Chairman., '

In some states, similar foruems have been created even at the division and rangc
lewvels where conImunity representatives are also memhbers,

The fact thal the senior-tnost representative of one of the principal actors in
JFM, namely the FID, is normally also the convener of these working groups is
SMErging as an instimnonal design probiem. If the concerned officer happens to
be resistant to the concept of JEM, or o interacting with INGOs with differing
world views, he simply stops Convening any meelings, This dismupts even the Fmited
tlow of fecdback from field experiences to senior decision makers.

Ton-representalon of comTonnity memners n soch save Yevel Jorums on the
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comtinuing assumnption that intermediary NGOs can better Tepresent COTMUnity
inlerests, 15 anolher oraakness of smost Wirs.

To enable sich forums to facilitate meaningful interaction and dislogne betwecn
the two principal aciors, not only should the representation of both be ensured, but
also, the convenar should ideslly be a non-FD governmoend officer commanding
adequate authority to demand atrendince.

5.6 The ecmergence of grassrodds federations

The problem of nnequat power between nascent and tragile local matimiions and
well entrenched forest bureancracics is all too evident in the implementation of
JFM. It is clear that unless the voice of impoverished forest dependent women and
men increases adequately to influence both policy making and congruent
institulional development, it will be difficult to give spbstance (o even more
appropriately desigied institubional arrangements.

In recogmitton of this fact, two Inifiatives have emerged. The first is that of
STFPG= in states like Orissa begimning to develop thelr own federations for
networking, contlict resolotion and policy advocacy. The sccond is that of NGOs
promoting such federating processes among local institutions and lobbying for
theirrepresentation in state and district level forums like the working groups. While
Qrissa has both types of these federations, nascent NGO promnoted ones are
beginning to emerge in Gujarat and Karnatuka. Ata smaller scale, similar federations
of grassrools worens groups are alsa being promoted, Nart Bikas Saugh in West
Bengal is an ogutstandiog, example of this {ype which has already sucecssfully
achieved a number of policy changes such as getting joinl membership of husband
and wite instead of anly one representative per househoid introduced in West Ben gal
for FPC membership. NBS is now lobbying for oae-third rescrvation for woren
on FPC executive committees in Loe with such reservation for women n panchayat
raj bodies. '

Another NBS/CWDIS stategzy lor strengthening woinen's voice in decision
making and inereasing their access and control over forest resources has been o
define management domains based on gender roles. Wilhits membership consisting
of women NTEP collectors whe have been lobbying for betrer prices and marketing
support for NTFPs for over two decades, NBS is arguing that while men should
manage Sat poles, wornen xhould be given the responsibility of managing NTFPs
af greuler interest so them. NBS and CWDS™ ars lebbying for women being aranted
exchusive rights to the collection, processing and marketing of tendu leaves with a
possibility. of West Bengal’s Tribal Welfure Departinent accepting this demand in
the near Mtore (Banegee, WX, 15996a). :

NES has also been guestioning mawy of the FI¥s silvicolaral Prescriplions
which prevent women dependent on INTFPs from increasing their incomes. It has
been Aghting for the women's right to raise tasar cocoons on sal frecs which torest
officers fear will harm tree growih. Articulate and self confident after ycars of

2 Cenies Tor Womnen's Development Studies, which is providiog support 10 MRS,
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slrugple and organised action, the women are not only questioning the forest
officers” fraditicual focus on tinbar but are also able to confidentfly assert that
their methods of raising cocoong on sal do not damage the trees
{Banerjee, N.E.,1996a; Camphcll, J,, 1936,
Sime of the NGOs promoting broader federations of local instiletions are turying
t encourage priciitisation of gender and cquity concerns by the federations, Where
raised at an early stage, and where progressive male leadership is available, this
strategy has bad a very positive impact in initiating ‘people (o people” processes.
Such progressive male leaders were responsible for getting the prneiple of eonral
rights of all adults and equal representation of women at all [evels in the emerring
slate level federation in Gujaral accepted. In Orissa, both the supporting NGOs
and the local [eadership have been more ambivalent towards gender and equiny
" concerns. The autonoenous grassroots federations are riddled with the same
conradicions and inequities ax fheir member SIFPGs.

Thus, overall, althengh federations of LIs hokd the greatest promise of reducing
the inbalince in voiee and power between the FDs and individual Lis in the long
term, to what extent they will teally represent the intercsts of the poorest torest
depandent users will he a function of e processes by which fhey gain grester
voice, the composition of their Ieadership, how equity sensitive and democratic it
iz and the extent of empowerment of the weakest that they are able to promote.

6. SYNTHESIS AND CONCLUSIONS

Dxespite JFN representing a positive step toawards decentmalising forest management,
with the pocntial of empowering and increasing livelihood security for
impoverished forest dependent women and 1nen, it remains an institptionally fragile
and inadequaje interveniion in relation to the I19%% palicy maodate, This is
particalarly si becanse JI'M is being implemented in a context of deeply cnrenched
existing instinioons designed For achieving contrary ends. These continue to
function at cross purpnoses with the rew policy objectives and with only minimal
efforts to changze them. .

A major eonsequence of contradictory institutional artangements at the maco
Iewel is that, at best, barely 20 percent of the country’s total forest area is presenily
eligible for JFM, with this being as low ag 2 10 3 pereent in some states, Dus to
non-degraded Forests being kept out of i1s ambit, despite the policy itself not
spoeifying such & restniction, present ITM is an madeguaie instroroent even for -
achieving the policy's mandate of furest conservation. Surviving natural forests
remain nnder the greatest pressure of iflicit felling by orpanised interesls and open
access use by local forest dependent villagers.

Even in the limited area eligible for JEM, the villagers do not cnjoy any security
of existing or new rights. No mechanism exists to prevent such areas from being
declared protected or being acquired for other “development’ projects due to no
provisions to this effect having been intredoced in the existing législation.

Secondiy, the JFM ‘package deal’ implicitly not only assumes prodoction of
timber 10 be the primary managernent ohijective, bul also EqHates manstary
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ircemtives lrom rogenerated timber with sarisfuction of the forest boased needs of
the villagers. In a socio-ecomornic context of increasing ditfersntiation and social
change and acute dependence of the most marginalised women and men on torests
[or current survival needs, forest closure for regenerating timber transfers
disproportionate opporiunity costs of forsaking current consumption on such
villagers. Better off villacers with minimal or no 'nrest dependence, on the other
hand, become new stakeholders in enforcing forest closure. As a consequence,
instead of inyproving the zccess to and control over forest resources of the primary
forest naers, namely the poorest wormen and men dependent oo forests for servival.
m 1= present torm, JEM often redeces these further.

Thirdly, the conventional, top-down forest planning and management is being
extended to an equally inflexible preseription of rules, nogms and procedures which
direct the creation, constitution and functoning of ‘community” Institations as
well as (he nature of their ‘participation’ in JFM, These ire governed by a sienplistic
notion of ‘comununity” which fails to recognise the inequealities of caste, class,
ethnicity and gender within comnunities and houscholds and the dynamics of
powor relations between them. By notensuring inclusion of the most marginalised,
the construction of ‘community” and ‘participation’ by the prescriptions in the
JFN] arders centinues to leave the voiceless withoul viice and entitlements,

Even at the interface with strong, democratic and consensus dased self-initiated
groups protecting foresls [or mecting their essential needs, it is the SIFPGs who
are being compelled to modify their stractores and Fupclioning 16 conform ko the
prescripticns of the JEM orders rather than adaping the JFR "deal” to build upon
their strengths. This tends to radically transform the interpal fuoetioning of such
S1FPGs by shifting their accountability to the Forest Departments frore (heir general
body membership. Simoitanecusly, no efforts are being mads o see that the SIFPGs
~ gaining recognition under JEM ensure representation and participation of all forest

_user groups, particularly of the most disempowered women forest osers exclude:d
from them by radition.

The imbalance in power aod conbrol stroctuced into the FD-LI institutional
relationship is more gearved to extending the FIXs® contrel over the community
throweh the LT created or reshaped in accordance with their own priorities than to
aurtnre self-governing, sustaimable vesource management capacity among the
villagers. Combined-with the traditional [orest manapement prorities built into
the benefit sharing deal, the present JFM instimtional arrangerment essentially nses
the LIs as instrumecals for achieving the FDs’ iverpretation of forest policy
chjectives instead of murturing healthy en-management purtnerships responsive to
local needs,

I JEM i to genninely redistribute access to and conrol over forest resources
between the state and acteal lorest nser, it needs to move ‘beyond the abstract
notipns of the undifferentiated ‘community’, and specifically cnsore the
pacticipation of these women and mer within commbinities and Ronseholds who
are the most dependens on foresty. This needs (o be accompanied by developing
slrategies for eropowering such groups of users to bocome the siale’s ‘co-mansgers’
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by reonienting forest management priorities to meeting their current needs and
lomg-termn interests for ephancing livelihood security, Linless this ix done, there is
o carnger that instead of swch women - and men-users gaining improved forest access
and control throwgh JEM, they may, IR fact, lose It firthier. OR the contrary,
powerfil nor-forest wiery o those with non-survival dependence or foreses mey
winrp controd over one of the few surviving CPRs srill accessible to the poor

In principle, India™s 19388 forest policy aims to work for both forests and people.
In practice, inadequate afenticn 0 develeping congruent instifutional amangements,
which serve as the means for achteving desired ends, leaves a wide gap between
policy goals and actoal onteomes of JFM practice. Policy analysis and advecacy
need to give greater aftention Lo pursuing compatible institntional change for
increasing the spread and durability of more equitable, sustainaile and peouincly
participatory co-nlattageinet.




Folicy Croole and JFA Practice: Ar Arolyvsdy of frstitafiomal Arrangemes @nad alcomes 371

Appendix T

Reduced Access, Harsher Respoosibilities: Cender & Equity Impaects of
Increased Firewood Scareity Caused by Forest Closure
Findings abstracted from several stodics on JEM/SIFP ghoot the impact of farest
clesure for regencrating timber on womlen and targinalised groups in areas
characterised by resource scurcities are sununarised belosw:

# Nanifold Increase in poorer waomen's lzbour and timme required for firewood
collection Tom more distant areas. Women from better oiT households are able
to switch (o agricultnral regidues fiom private lands or to purchasing fucl from
headloaders. Women from landless und small land holder horseholds have oo
such options. - .

® Foorest wormnen compellad to swirch to poorer guality facls 1ike leaves, husks,
lantana, weeds and dung. These can be smokier and/for increase women's Hime
spent on cooking besides being ecologicully demaging.

# Locreased vulnerability to bomiliation not ooly from forest olTicials and cutside
villagers, bmit also within their twn hovsebolds and conununities due 1o the
compulsion to *thieve’ from the protecled forests,

® Increased wension and conflict, sometimes tueming violent, between the poorest
wornen and men and betier off villagers,

® Loss of primary source of livelihood or supplementary income for those
dependent on hcadlaading,

& Particularly adverse impact on artisanal prodocers such as poters and
blacksmiths,

# Impoverished women (and men) becoma easy pawns o the hands of middlemen
and private contracters for indulging in “mass loots” for suevival inecme; [ong
lermn sustnnability of the artangemenl precarions, (Sarin, et al; 19967
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Pulu::yr Euals and JFM Practice: An Analysis of. Institutional

_Arrangements and Outcomes

Fweiving local communities in protectlng the farasls raceived s sireng boosl wlin the 1355
Forest Policy which envizagad ‘genarating a massive peopla's movemen, with the involvemant
ol wornar'. Howeves, the guidelings arc nol adaduate nar fexible enough for thae programme Lo
be IMplemontad on tha graund. The paper tries to do an instliivtiondl anabysis of JEW 0 melatlon
L& lhe abjeciives ol the 1988 policy. The lnadeqguate attenfion gdiven to dovoloplod atngrrent
instiluticnal arrangements, bedh at the mecro and micre lovals, s explored with the snsuing gaps
hatwean the new policy goals and the outcemes of JEM practice,

Tha warfzus sections analyse:
# ihe Institutlonal coraxt at #he macra level and the effactive Bounds af participatory ferest
-mangagement defined by it in contrast to 1tha swaaping pelicy mandato:

® Iha nature and the axlanl o farest dependence difforanilated by caste, class, ethnicity and
yender amang forest dependent cormmanltlas and the challenges this poses lar making
¢FM 1alawant to the neads af the poorest forest uscrs balonging 19 bath the genders:

the Zasic JFM ‘deal’ and tha extant of 115 racpopsivsnsss to the accds of poor Foaz sk
depondant peapla o e above context; ;

& isgues 9f gendsr and equity ralssd by the dynamics of irelusion and &xclusl-::un Fr1 ST LI niy”
institiutlons. and grassgaots inilialives for reqenerating forasks;

i

- e interface of the state forest dopantnents and compnenities made possike dwa 18 1he JFM

'parmarshilpz" and the exterd of community empoworment.

Policy that works for forests and people series

Forest issues aften concem large amounds of mmoney, leng Nimeframeas, huge areas’ of land, and
diverze livelihcods. Tha lesues ase camplex and wary froin place o plasa. Haweyer, & patern of
Powatl rahieoms 1S OO 1O TRBIY COMMElee cortlanting oes of retorel iTiesiel ot -coneeriraled
confrol and lneguitable access o terests; an ill-informed publle; and paarbe-rescurced, inflexble
lorasley inEti!uIiuns. Falicy is 1he root cauze of many of thase forest problemes.

This series consists of six countny studies - from Gosta Fiu:a Ghana, ndia, F’ah;lsmn Papus New

~{3uined and Fimbaobwe « and an cverdaw report, The serics alms at a betber l,lnder.st.ﬁnljlng of

the fareas al ply in sontests over policy, the winners and lasers, and the factors that affeat palicy

auteomes. It also descrlbas lha pracssszas that make and managa good policies and the policy -

insleements that work in difierent contexts. By deallng with palicy in practice — in the raal warld'
of people and thelr Instiiutlons the serias aims o g beyond tha tracpuEntly haard complairt that
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