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Executive summary

In the face of widespread failure of govermment-led attampts to manage forests ina
sustained fashion and for the public bensfit, community involvement in forest management
has become a major topic of donor-funded initiatives in tropical forestry over the last 10-15
years. More recently community forestry has tended to broaden its partnership scope, Le.,
from community-project staff towards collaboration with other local stakeholder groups, i.e.,
mainly governmeant and private sector.

This paper on “community-government partnerships in the forestry sector in Africa” is
therefore very fimely. It has been requested by FAQ and the World Bank (WB). Both
agencies have an interest in the togic, FAO as a contribution to its Forestry Outlock Paper
for Africa {FQSA), the Warld Bank as a prionty theme for the refarmulation of the Bank's
regional sirategy in the forestry sector {FAO, 2000). This paper is part of a group of four
studies implemented as a joint FAQ/MWB undertaking. The other studies contemplate
several governance themes in the forestry sector in Africa. These are (FAO, 2000): forestry
instifutions, administrative decentralisation, the privatisation of forest plantations and
responsas to corruption. :

The objective of this paper is “to assess sfralegic options that the World Bank and FAC
could support lo promofe larger scale and more effective communily/governmernt
parfnerships i the forestry secfor in Africa” (FAO, 2000}, This objective emphasises tha
conditions that enable expansion of community-governmeni partnerships. We have
interpreted this as conditions for spreading and deepening local partnerships that. have
succeeded. In that sense, priar to analysing the requirements for scaling up, there is a need
" 1o analyse the likely factors of success of local parinerships.

Although the TORs of this paper focus an cammunity-government partnerships and forests,
we think it is necessary include the private sector as a crucial pariner and to move beyond
forests, and -consider forest management in a land use perspective. This explains our
preference for the concept of Coftaborative Natural Resource Management (CNEM) to
other terms to refer to partnerships in forestry.

Collaborative Natural Rescurce Management (CNRM) is a “messy subject” due to ifs
complexity, difficuliies experienced in its implementation, and the fact that solufions are
specific to local circumstances, which limits the value of any sweeping generalisation. We
have taken these elements into consideration in the structuring of this paper, i.e.:

Chapter ll: What are we and should we be talking about? Clanfying some concepts
Chapter [{l: Why Collaborate? Advantages and drawbacks of collaboration

Chapter |¥: "Making sense” of the local context — facilitating and complicating factors far
successful CNRM

Chapter V: Getting the ‘4Rs’ right

Chapter V1: Scaling up

Chapter VII: Conclusions and recommendations

Qur main conclusions and recommendations are summarised below

»  Over the (ast wo decades forest management has, shiffed

wiii



* From a timber and user-based focus, relying on technical expertise and
dominated by governments, professionals and/or private oparators

* To managemeni with a muitiple goods and services orientation, using more socio-
ecanomic skills and local knowledge where different and divergent interests can be
reconciled.

The factors leading 1o this shift are many and complex. However, in short, it could be said
that the former management approach was failing to provide the goods and services
required of farests to the people who needed them, and at the same time forests were
suffering severe degradation.

¢ This transition in forest management has led to primary stakeholders’ roles - the State,
the Private Sector and the Local Communiiies - being questioned and needing to be re-
negotiated. We conclude that when the conditions are right and the correct rales can be
negotiated, collaboration between staksholders can prove to be an effective approach to
forest managemeni — vielding benefits for the main stakeholders concerned with the status
and productivity of the resource in question.

Recommendation: Collaborative natural resource management {CNEM) should be
promoted as a viable approach (in some situations) to progress towards sustainable
forest management

« Collaboration in itself is a costly and complex undertaking and will only yield benefits if
the conditions are right. However, it is arquad that collaboration can lead 0 increaszed
knowledge amongst stakeholders about other stakeholders, to freer information flows which -
can forestal many potential areas of conflict and ultimately lead to better quality of
decisions. Collaboration works best when the go-it-alone alternative does not yield positive
autcomes — even for the most powetrful stakeholder.

* it is however almost impossible to prescribe which trees and forests should be
managed by whom and where and with what structures in place. The fagilitating and
complicating factors already discussed in this document are the best indicators for what is
likely to work and when.

Recommendation: It is not possible to make prescriptions for CNRM.

+ Whilst we talk of collaborative forest management and stakeholders, the stakeholder
group of particular focus are the local communities in that, to date, they have bsen
marginalised and tend to bear the highest costs of environmental degradation and the
negative impact of protected areas. Furthermore the same factors which (ed to the
current situation are also preventing them from having the means to reverse the
situation.

Recommendation: We recommend that CNRM is the best approach for giving local

{usually poor) communities an opportunity to play a major role in detetmining how
the farests on which they depend can be managed.

= Community-based farest management works best when the communiiies themselves
see the need for a new approach and can initiate change, perhaps facilitated and
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supported by extension agenits. The circumstances which allow this are however few and
far between. Even if the local people wish to initiate change, the final arrangement often still
requires collaboration amongst several stakeholders. Cases where local people can initiate
change to a situation whereby they can then become sole managers ars rare.

+ An alternative approach which is in fact more usual is that CNRM is promoted and
facilitated by change agenis such as the government {who is almost always a major
stakeholdar) or NGQOs, and that the final solution is a collaborative management
arrangement between severat stakeholders. The exact naturs of the arrangement may vary
and is best envisaged as a cantinuum from more to less government involvement. Whilst
NGOs can play pivotal roles, the government almost always remains a major facilitator,
especially concerning issues of macro-policy and legislation.

Recommendation: We suggest that a whole range of equally-viable different
CHNRM arrangements can be eHective, depending upan the local circumsilances
and capacities. Each arrangement should have some built in fluidity so that it can
evolve with time.

+ Given that CNRM s more often than not initiafed by the government or donor-funded

- projects, a high degree of parficipation from other less powerful stakeholders is generally
accepted as vital. Participation can bast be ensured through recognising who are the key
stakeholders early on, and developing negotiation processes that acknowledge the political
dimension of CNRM ~ hence the importance of relationships power balanse in the quality of
the outcame of the negotiation.

s A high level of interactive staksholder participation at the negotiation stage of the
collaborative arrangement is vital to achieve a viable soiution. Participation should not be
limited to 2 communication exercise between communities and project staff.

+ Be it selt-initiated or Initiated by change agents, a process approach must be followed
- whereby the collaboraiors are aware that each step is an experiment to be reviewed,
monitored and re-negotiated. Each time a hurdls is faced the collaborators must prepare to
overcome the prablem and move on. Hurdles should be seen as learning opporiunities and
not sstbacks. Bringing about CNRM requires an approach having the foliowing
characteristics:

A. Continuous menitering and negaotiation

B. Avoidance of "consensual consultative stagnation” and use of inierim working

. agreements in order 1o proceed

C. Cpportunity for monitored experimentation

D. Being flexible and iterative, following guidelines not blueprints

E. Along time horizon {not short projecis)

Recomimendation: Instituting CNRM entalls a learning process with the facilitators
adopting an open mind. Experimentation, frequent review, monltoring and lots of
time are the order of the day.

+ Since 1895, lIED has been collaborating with partners in six African couniries in the
testing of the ‘4Rs’ framework. This framework defines stakeholders’ roles via the
balance in their respective ‘4Rs’ i.e., their Rights, Responsibilities, Rsturns/Revenues
and their mutual Relationships. The vse of the '4Rs’ framework has helped in teasing
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out issues and highlighting leverage points in relation to collaboration between
stakeholders. An imbalance iz not likely to lead to a stable coliaborative arrangement
and this tool can be used to highlight the key areas for change.

Recommendation: Use the 4Rs framework to analyse the situations and to identify
key areas for change (see Box A).

Box A. What can be changed when the 4Rs are out of balance?

= (Change government policy and government legislation f these are constraining
access and rights — this can affect who can draw up rules and regulations concerning
access to forest resources,

« Give greater responsibility to those who are getting more benefits e.g., timber

cantractors to pay for re-establishment of forest

Add value of the resource threugh processing or by improved management

Legally empower one stakeholder to monitor the activities of another

Change harvesting policy in order to promote more equitable sharing of benefits

Alter revaenue distribution and criteria for gllocation ...

+ One of the biggest constraints is power disparity. Whilst our focus might be on the local
cormmunities {usually poor farmers or pasforalists), this group of people are relatively
powerless in comparison to other stakeholders such as the state and private sector players.
In situations such as this, negatiation is likely io resulf in unsustainable and ineguitable
agreements Leve]lmg oﬁ’ stakeholders bargalnmg pcwer |s cru-:nal to m|t|gate this, perhaps
than done, CNRM might not be the way forward if power d|5parrt:es are too important and
entrenched.

Recommendation: Manage power disparities by assessing them via the ‘4Rs’ and
negotiating these for a particular issue, or by choosing non-collahorative forms of
forest management.

* Local communities will be better able 1o negatiate their position and fulfil their role when
organised. This not only empowars them but is also deemed as a key factor for poverty
reduction. Whilst there is sometimes an undeclared understanding that communities act
coliectively by their very nature, this is not always the case. Previous government policies
and approaches to rural development as well as socio-economic pressures have weakened
communify organisation; which needs to be re-established if communities are to determine
their owrl agenda.

Recommendation: Facilitate the establishment of local-level institutions, or where
they exist enhance their capacity or modify their role. This is key for local people
to be able to achieve something in CNRM

= Change agents themselves must be equipped to do the job. Government extension
workers in particular must give up their "we know best” and “command and control” attitude.
The initial efforts to negoiiate a collaborative agresment reguire commitmsnt, negotiation
skills and resources, and can be expensive.
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Recommendation: Analyse who the crucial change agents are In any sHuation and
assess their capacity. Enhance thelr skills and access to resources as needed.

+ Capacity enhancement is vital but should come after or alongside role regotiation.
Experience of capacity-building efforts to date shows that when undertaken in a vacuum
and without focus, it does not lead to the desired results. CNRM initiatives can start without
training, which can be developed as need arise. However, initiators and facilitators of
change must know what they are doing.

+ More often that not collaborative arangements are location specific and they startin a
policy vacuum. However, for CNRM to be sustained and expanded, it is usually important
for local-level instifutions 1o be “anchored” in institutional frameworks which provide
channeis of communication to higher lavel authorities. In some cases, where resources
appear to fall under “multiple jurisdiction”, the wider institutional framework is fundamental
10 maintaining the coliaborative amrangement. In ather cases links to higher authorities are
important to provide for legal empowerment in cases of serious conflicts, advocacy in case
of policy constraints as well as access to funds, training and markets. .

Recommendation: Be aware of the institutional frameworks Into which CNRM
Initiatives can fit. Modify those frameworks if necessary.

* A successful collaborative arrangement is (stating the obvious} one that works. The
‘4Rs’ are not set in stone. They svolve over time and hence so does their ideal mix.
Success in CNAM lies therefore in maintaining a cyele where the *4Rs’ can be nagotiated
when deemed necessary by one major stakeholder, and that a mechaniam to ensure this is
avaifable. Whilst the ultimate goal might be sustainable forest management it is more
realistic to set workable objectives and measure the impact of GNRM by these. Suggestad
workable objectives are:

A. Oceurrence of l9ss unsustainable forest practices

B. Improved well-being of rural populations

C. Improved development ar the “capacity of local stakeholders to adapt and

change”

This is illustrated in Figure A.
Recommendation: Monltor the performance of collaborative arrangements and thelr

impact on the stakeholders and the forest using practical objectives set through
stakeholder negotiatlon. Allow for stakeholders ta change what is not working.
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Chapter1:  Introduction

In the face of widespread failure of govemmeni-led attempts to manage forests in a
sustained fashion and for the public benefit, community involvement in forest management
has become a major topic of denor-funded initiatives in tropical forestry aver the last 10-15
vears. In a recent paper, Mahdvani (1289, cited in Brown, 1999) esiimates that community
forestry represents some 20 per cent of iotal forestry Overseas Development Assistance
{ODA} expenditure. More recently community forestry has tended to broaden its
partnership scope, i.&., from community-project staff towards collaboration with other [ocal
stakeholder groups, ie, mainly government and private sector. This has besn termed
almost intsrchangeably Community Involvemert -in Forest Management (CIFM),
Community-Based Forest Management (CEFM}, Joint Forest Management {JFM, refemring
more specifically to India’s experience) and Participatory Forest Management (PFM).
Whatever the term used, the thrust of the approach lies in the assumption that collaboration
between communilies and other partners might lead 1o bstier management of forest
resources while ensuring sustainable livelihoods for forest-dependent people. Almast ten
years of enthusiasm (sometimes romanticism) and experimentation 1o test this 2assumption
have more recently given way to disappointment {some would even say scepticism} in the
face of the practical difficulties in implementing collaborative approaches. The time has
therefore come to take stock of these experiments, and attempt to develop some practical
guidelines to make sense of .and operationalise parinerships involving communities in
farest managemen.

For many years Asia and Latin America have been leading the way in respect to
collaborative approaches in tropical forestry. Building partly on lessons from these
experiments but also on “sui generis” features, Sub-Saharan Africa has recently devsloped
very interesting initiatives regarding forms of collaboration in forest management; which
might in tum provide some useful insights to other parts of the worid. This paper on
“community-government partnerships in the forestry sector in Africa” is therefore very
timely. It stems from a study requested by FAQO and the World Bank {WB) at the beginning
of 2000. Both agencies had an interest in the tapic, FACH as a contribution to its Forestry
Outlook Paper for Africa (FOSA), the World Bank as a priority theme for the raiurmulmlnn
of the Bank’s regional strategy in the forestry sector {(FAQ, 2000).

When discussing issuses pertaining to communify-government partnerships in forestry, there
is a need to:

¥ Include the private sectar as & partner in the assessment of collaborative forestry
because private operaiors often:

* replace forestry services where these have inadequate means of operation {8.9., most
parts of Central Africa);

* prefinance forest-related intiatives nvolving communities {8.g., safari-type eco-
tourism in Southern Africa, some cammunity forestry initiatives in Cameroon};

* constitute a privileged partner in community groups’ informal relationships.!

! Thig iz parliculady the case where the forest industry sectar has significant elout over decisions related to forest
resources, 8.q. in Cantral Africa (Ekoko, 1958).



>  Move beyond forests and consider forest management in a fandscape perspective,
where forests are only one amongst the possible uses of land by rural populations. This
also conforms more to the frequently-held view of rural folks in Africa, i.e., that
agriculture and forestry are not necessarily antagonistic. Rather, they are part of a land
pattern that combines different conditions of both uses in space and time, thus including
e.9., farest conversion and forest fallow/secondary forests. This will be developed
further in the paper.

» Consider sustainable forest management (SFM) not as an end in itself bui rather as a
means lo achisve sustainable fivefihoods. This provides a useful link betwsen forest
resources and poverty alleviation.

The need 1o broaden the scope of the paper beyond forests explains our preference for the
concept of Colaborative Natural Resource Management {CNAM) to other terms to refer 1o
partnerships in forestry.

Collaborative Natural Resource Managesment (CNRM} is a “messy subject” due to its
complexity, difficulties experienced in its implementation, and the fact that solutions are
specific to local circumnstances, which limits the value of any sweeping generalisation. We
have taken these elements inta consideration in the siructuring of this paper, i.e.:

Chapter i: What are we, and should we be, tatking about? Clarifying some concepis
Many of the concepts associated with CNRM — e.g., participation, poverty alleviation, SFM—
oftern mean different things 1o the different “players” involved. The first step is therefore to
clarify these notions.

Chapler iif: Why Collaborate? Advantages and drawbacks of collaboration

Collaboration being a complicated matter, one can genuinely wonder if it is the best way
forward to achigve better forest management angd more sustainable livelihoods. It seems
therefore useful to discuss the advantages and drawbacks of partnerships in forestry.

Chapter IV: “Making sense” of the local corfext — faciifiating and complicating factors for
successful CNRM

The pertinence of CNRM depends on the featurss of the local context, and understanding
these more often than not resembles a “making sense” exercise on the part of outsiders.
Yet this is an essential step to developing "best bets" as to what particular forms of
collaborafion have more chances of succesding. Some typologies will be proposed as
“navigational aids” for this type of exercise.

Chapter V: Getting the 4Rs’ right
Once mare clarify exists on what one is trying to achieve and on local circumstances, it
becomes easier to understand the roles of the main stakeholdsr groups involved in the use
and management of forest resources. These are usually regrouped in communities, private
operators, state bodies and NGOs, but one shouid be aware that these groups are not
‘homogeneous. Understanding stakeholders’ roles, and, perhaps more importantly, the
_ reasons behind these roles, provides useful indications as regards the potential for
collaboration. In this paper, we propose to use an analytical framework called the *4Rs™ to

% The “ARs' refer 1o stakeholders’ Rights, Responsibilities. Retums/Revenues and Relationships (Dubofs,
1990 and b). Chapter V discusses the use of this frameweork to assess CNBM inifiativas.
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tease out issues related to stakeholders' roles, thus as a way into the political {power)
dimension of forestinatural resource management.

Chapter VI: Scaling up

To date there is still no consensus as to what makes CNRM work, due to the local
character of success factors and the paucity of local initiatives that can be deemed
sustainable, let alone replicable. Yet factors likely to ensure the expansion of locally
successiul initiatives are warth discussing. Expansion is understood as lateral spread and
despening of local experiments, and it will rely an the litfle available evidence on “scaling
up” processes regarding CNRM in Africa.

Chapter Vi Conclusions and recormmendafions

Given the complexity of the topic and the difficulty in drawing generic conclusions on what
makes CNRM work, this paper should not be seen as a handbook for partnerships that
work in forestry. Rather, our main goal is to provide some “navigational aids” for the joumey
towards sustainable forms of CNRM. In doing so, we will have io generalise on a topic,
which, almost by definition, is context specific. This bears the risk of oversimplifying. For
every attempt to generaliss, it is likely that one could find counter-examples. At the very
least, this paper should thus be deemed as a menu of examples and considerations fo
fearn from and build on when confronted to realities of CNAM. In that sense, we hope that
the recommendations of this paper will also help to mave beyond the “what to do” stage,
and also provide some hints as to “how to do” in relation 1o better partnerships in forestry.






Chapter i: What are we, and should we be, talking about? Clarifying some
Concepts :

1. Forest management

COver the last two decades or so hatural resource management — and foresiry in particular —
has shifted:

# from a timber and user-based focus to a mulinle goods and services orientation;

# linked to the above, from the prevalence of technical and scigntific expertise to the
inciusion of mare socio-economic skifls and local knowledge in forest management;

# from domination by govemments, professionals and/or private operators towards the
reconciliation of different and often divergent inferesis.

While this partizl paradigm shift is overwhelmingly acknowledged, the changes it entails still
face implementation difficulties, especially at the resource level. This partially stems from
different guarters placing emphasis on different dimensions of “modern” forestry, e.q..
environmental groups on canservation, field foresters on technical aspects. To reduce the
risk of antagonising positions, it seems therefore useful to specify what forest management
in this paper means. We suggest the working definition proposed by Duer et af (1973, cited
in Wiersum, 2000):

“Forest management concerns the process of making and implemeniing decisions
about the use and mainfenance of forest resources and the organisation of related
activities.”

This definition highlights both the technical, economic and social dimensions of “modern™
forsstry, which are encompassed under the concept of sustainable forest management
{SFM - see below). It also emphasises the fact that forest management also contemplates
the processing and trading of goods and services. All these aspects need to be considerad
in the assessment of CNBM.

I.2. Sustainable forest management and sustalnable development

While everybody seems to agree that sustainable forest management (SFM) is the ultimate
goal of forest practices, it is also increasingly recognised that its profitability, especially — in
particular for smallholders —is, at best, difficult to achieve, e.g.

» As regards fimber prodiction, recent reviews confirm the paucity of evidence that SFM
is a viable or econamically atiractive option in comparison with:

* alternative land uses (Davies and Richards, 1999); especially where forest resources
are not a key companent of smallholders' incame, or;

" ather forms of forest management (i.e., conventional/almost no management or
sustainable yisld management — see Pearce et al, 1899).

These reviews also suggest that payment far environmental services — via 2.9.,
certification or carbon offset arangements — might provide significant opportunities fo
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recover (partly) the currently prohibitive opportunity costs of timber production.
However, the extent to which these payments will benefit poorer seciions of the rural
populations remains to be seen.?

» While the potential of Non Timber Forest Products (NTFPs} for the development of local
economigs is widely acknowladged, the benefits of NTFPs enterprises for those who
collect and process them (i.e., the forest dwellers) are often lowar than expected,
especially on a per labour unit basis and in comparison to the profits made by the
micdlemen;*

¥ Eco-tourism, and in paricular that depending on wildhfe in East and Scouthern Africa —
has proven prafitable for rural communities and the environment. However, the
precarious character of benefit-sharing agreemeris basad solely on an activity highly
dependent on tourism has been noted (Alden Wily, 2000). Mareover, in Africa, its
patential for large-scale impact is limitad to East and Southern Africa.

At any rate, the main conditions for success in managing the products and activities
menticned above relate to adequate and clear access rights, strong local institutions,
market oppertunities, sufficient capacities, and often, long-term donor financial support.
Such a combination is seldom found in a given location,® and therefore benefits and
sustainability of forest-based enterprises require time to materislise. The difficulty in
achieving SFM has led some specialists to compare SFM to the “Nirvana” stage of forestry
{Lennart Liungman, 1289, pers. com.). This suggests that, while SFM should remain the
ultimate goal, perhaps meore “down-to-earth” workable objectives should be sought. This
might provide a way to move beyond (a) rhetoric in much of the current forestry discourse,
i) worries about the sustainability of current CNEM schemes, and (¢} disappointment in
the face of the slow prograss of local initiatives. In that sense, we propose to analyse the
success of CNRM against the objectives of achisving:

less unsustainable forest practices;

improved well-being of rural populations;

b A

improved development, where development should be seen “as jocal siakeholders®

capacity o adapt to and manage change”in the comtext of what Bakin ef af (1897} call
‘wo-viabiity"befween conservation and rural developmeni.

What we are looking for is what Anderson &f af (1598} call “susiainable scenarios” in
relation to the objectives mentioned above. Experience aver the last decade has shown
that this requires a stepwise and iterative process. Moreover, the criteria t¢ assess

% &z Thornber et 4 {18999} regarding equity issues related to certification, and Bass at af (1299 for & review
of issuss assodiatsd with the linkages batwesn carbon offset machanisms and rural livaliboods.

* Ilustration of this can be found for instance in Bathla {1999) for india and Ruiz Perez ef 2/ {1989) for
Cameroon.

® And if it is (bar denor suppar), it is very likely that no outside intervention is necessary far forest-based
anterprises to flourish and be sustainable.

® |n the context of collaborative arrangements, it is worth pointing out that this conearns not only community
members, but also government staff and private operators.,

B




performance should be defined locally because local circumstances keep changing, thus -
making these objectives "moving targets”.

[.3. Collaborative forest management’

Carter {1992) defines collaborative forest management as ‘working partnerships bstween
the key stakeholders in the management of a given foresf. As usual with controversial
issues, this definition has been given various interpretations by different quarners of the
forestry arena. Te illustrate this, suffice it to compare the official working definitions of
collaborative forest management provided in Uganda and Malawi Forest Policy documents,
L.E.
Malawi {concerning forest reserves): “Co-management is joint management by
more than ong party. The concept involves a variable degree of consultation by and
with all parties, involvement in decision making by all parties and with obligations
and responsibilities on all parties. ldeally, the co-management process should be
embodied in a managsment plan, possibly contractually binding.” (Department of
Forestry, 1996, cited in Jere et &af, 2000}
{Note: Partnerships betwean government agencies and communities on customary
land are termed community-based forest management).

Uganda: “Collaborative forest management means that interested parties are
genuinely involved in management of the forest resources through a negotiated
procass in which all share rights, roles, responsibiliies and returns for the
sustainable management of such forest resources."(CFMP, 1999)

The Malawi definition refers to various degrees of participation, i.e., consuliation,
imvolvemsnt in decision making, but is not very clear on the depth of participation by local
actars, and what is to be decided. On the other hand, the Ugandan definition refers mare
explicitly fo negotiations on stakeholders’ roles, responsibilities, rights and revenues. The
differences between these two definitions lie at the heart of the current debate on CNRM,
I.e., 1o what extent, and how, should the different parners — and in particular commurities -
ke involved in decisions regarding forest resources? Should it be limited io benefit sharing
or should it include decision making in management? This issue will permeate this paper
and we will provide elements of response in Chapter V.

Partnerships are not set in stons. They keep evolving according to changes in local
concitions and stakeholders' interests and power. Therefore coflaborative forest
managsment should be seen as forms of dynamic partnerships along a continuum, as
ilustrated in Figure 1.

’ For reasons explained sarlist, we consider forest managemeant in the broader perspective of natural
resource managemantfland use. [r this paper, the terms collaborative farest managsment (CFM),
collaborative natural regsource management (CHREM) and co-management will therefore be used
interchangeably. .
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1.4. Paricipation - Community

Participation has become a sine qua nor condition for NRM initiatives to receive foreign
funding, based on the assumption that it is a key factor of success. Yet, it is increasingly
acknowledged that the performance of participaiory schemes on the ground often does net
live up to expectations. This partly stems from the ambiguity surrounding the very notion of
participation; which, in fumn, lies bath in:

»  the various ways in which stakeholders — and especially local people — are involved in
decision making, and;

> the frequent lack of clarity as to which stakeholders should be involved in what.

The diversity of involvement of local people under the concept of participation is illustrated
by the typology developed by Pimbert and Pretty (IIED, 1994} and summarised in Table 1

Table 1: A typology of participation

2 Compansrts-ofsachityps - i L St o

Feuple parhmpate by bemg toid what is golng to happen or has alread;r happenad It isa
unilateral announcemeant by an administration ar profect management without any
listeening to people's responses. The information being shared belongs only to external
prafessionals,

Feople participabs by giving answers 10 questions posed by extractive researchers and
preject managers Wsing questionnaire surveys or similar approaches. People da not
have the opportunity to influence proceedings, as the findings of the research or project
daslgn ars neither shared nor checked for accuracy.

People participate by being sonsulted, and external agents listen 1o views. These
exiernal agerts define bath problerms and soluticns, and may modify thesa i light of
pecple's responses. Such a consulfative process does not concede any share in

;] decision making and professicnals are under no obiigation o take on bogard peopla's
] views.

‘| Peaple participata by providing resources, for example laheower, in return for food, cagsh or
other material incentives. It is very comman 1o sse this called participatian, yet pecpls
have no stake i pralonging astivities when the incentives end.

People participata by forming groups to meet pre-determinad ohjectives o the project,
which can invalve the develapment ar prometion of exsmally intiated sodial
prganization. Such involvemnent does not tend to be at early stages of projects, but rather
after major decisions have been made,

People participaie in foint analysis, which leads to action plans. it tends to involve
interdigeiplinary methods that sesk multiple perspectives and make use of systematic
=| and structured learning processas

People paticipate by taking initiatives independent of extarnal institutions to change
systams, Such self-initiated mobilisaticn and collective action may or may nat challenge
existing distribLtions of wealth and power.

Spurce: 1IED, 15994

Note Different types of participation mentioned in Table 1 can be found in each segment
of the collaborative management continuum presented in Figure 1, which excludes hath
ends of the continuum.

It is nowadays acknowledged that the management of natural resources has mare chances
of being sustainahle with the types of participation situated at the botiom of Table 1. Beller
resufts with inferactive participation concern not only productive factors, but also replicability
of project outcomes and social organisation. However, it is also increasingly documented
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that initiatives in so-called paricipatory natural rescurce management have frequently
confined themselves to the first types of paricipation mentioned in the Table. In other
wards, participation has been used niore as a means for informalion/communication than
for shared decision making. This is because, in developing courtries - and elsewhere
where forest is key 1o livelihoods and power differences are strong - participation is offen
imited to community participation, therefore limiting the scope of influence of initiatives and
preventing existing power structures to be questicned. This failure has been recognised far
several years. What have then been the constraints o improve the periormance of
participation?

Heavy Iransaction_cosis and ather practical difficuliies (transportation, reaching a
guorum, efe.l.
Different ways 1o lessen transaction costs have been developed. -

¥ One soluticn lies in the use of stakeholder analvsis (SA). SA can be used to select key
stakeholders according to their importance in and potential influence con prajects. This in
turn affows project managers {o select the level of participation suitable for each type of
stakehalder. While SA has proven useful in operationalising participation, i has also
shown limitations. In particular, SA is not well equipped to assess local disparities in
power. Yet, stakeholders’ power is a key factor in the outcome of participatory
processes that will be discussed further in this paper {see section [11.2);

¥ Another way to reduce fransaction costs rests in the use of representatives of different
aroups when it comes to negetiating agreements. But difficulties in representing socially
weaker sections of communities are exacerbated by the very fact that participatory
metheds tend to favour public meetings where mightier groups have maore opportunities
to express their views. Furthermore, a lack of demacratic principles amongst many
traditional societies often exacerbates this problem. Be that as it may, finding means for
adequale representation is a Key factor for achieving durable setifernents through active
particioation.

Biased views on_how participation should function.

Table 1 defines types of participation according to Woestern views, which may cause
problems in situations where there is a strong social hierarchy. For instance, active
participation in Northem Cameroon may be seen as the local Sheikh deciding on his own
and villagers doing what they are told. While this might not guarantee equal opportunity to
express ohes’ concems, especially for socially weaker groups such as yeuth and women, it
neverihsless constiiuies a locally accepted decision-making system that guarantees social
stability. The key issue is that the 3heik's primary concern might be to mainiain good
relationships with his subjects, and thersfore ensure fairness in his decisions. This might
also lead to good guality participation.? Box 1 is ancther illustration of this in the case of the
ealy days of Village Forest Areas in Malawi. An outside and shori-term intervention to
modify an othenwise accepited decision-making system is therefore not always appropriate.
It might also not be needed, so long as decisions do not compromise local velihoods and
bring about significant environmental damage. Top-down approaches, when implemented
within the traditional institutions, can work but are difficult to replicate and there is a

 We shall return to the issue of the mutual influence between stakeholders' relatianships in Section 11.2,
howevar in tha slightly diffarent context of collaboration hetween different stakeholder groups rather than
within one group.
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tendency for the imposing authority to reap benefits at the expense of the community at
large, rendering the system unstable in today’s society. In short, while we agree with
Ostrar’s design principle for self-governing institutions that “Mast individuals affected by
the operations ¢an participate in modifying them (Ostrom, 1890}, it should not be seen as a
sine qua non condition far achieving better forest management and improved rural
livelinoods.

Externally-desioned paricipatory methods
Following ont the above, another bias relates to the participatory methods used.

Participatory Rural Appraisal {PRA} type methods are mostiy designed in the North, and
there is nowadays an agreement that they are more efficient if designed by [ocal people
themselves. The training provided by an {IIED/ARED) team in Senegal to local villagers in
designing PRA exercises and conducting them in their own villages is but one illustration of
this (Bara Guéye, pers. com.}. In some cases, local decision-making systems do not allow
for participation {e.g., the examples menfioned above}, or PRA is nat the mast effective
means o involve people in decisions. One of the authors (Olivier Dubais) has experienced
that in the Philippines: in upland areas, where village decisions are taken in a monthly open
assembly, it was mare effective to strengthen weaker sections of the village and/or 1ry to
level off antagonistic views through one-to-one discussions before the menthly mestings
than te carry aut PRA.

inappropriate definition of community

There is mounting evidence that the separation befween "insiders” and “outsiders” {in
relation to communities) suggested by conventional participatory approaches is over-
simplistic. [t masks the importance of several “hybrid” groups on the dynamics of locat
development, i.e., . g :

¥ Cutside elites, i.e., "sons” of the village who have migrated fo cities, and who often have
a significant influenice an local development, for good {e.g., infrastructure development
through their connections) or for worse (e.g., reaping out benefits from forest resources
thraugh aliiances with logging companies in Central Africa);

*» Migranis from neighbouring cities or even countiies playing the role of safety nets
through remittances sent to their relatives in their native vilfages;®

Occasional residents can make a significant proportion of a village population, e.q., 30
to 60 per cent in Equatorial Guinea and Carneroon {Karsenty et Joiris, 1959);

b3

Urban-based civil setvanis claiming forest plots in rural areas, e.g., 93 per cent of the
total number of claims in non-reserve forest areas in the region of Agnéby in Cate
d'lvaire between 1994 and 1996 (N'guesttia, 1833).

‘_:"

Perhaps a more realistic basis for differentiating “outsiders” and “insiders” would be the
influence cammunity-based rules exert on these actors. For instance, Muam Chi {1999
reports the case of co-management of the sacred forests in the Bafut Kingdom of North
West Pravines of Camercon. The strong and well-respecied traditional leader of the Bafut
Kingdom has managed to limit the issue of logging permits 1o “modem” slites by
incorporating these into the “traditional” authority structures.

* For instance, in Burking Faso, rernittances have a significant impact an paverty and in.equ ality, and half of
them come from Cote d'lvoire (Lachaud, 1999).
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The above considerations have led Umans {1288 to propose a shift frem the convantional
dualistic view of “outsiders” and “insiders” that has presided over participatory interventions.
He suggests picturing the local reality as a network of actors establishing relations by which
they engage in processes and actions of different kinds. This is also in line with the more
aperational concept of “unctional communities” proposed by Milol (1898}, i.e., ad-hoc
groups of individuals who strategicalfy gather to cope with a given constraint or opporiunity.

Lack of trust

Aclive participation implies rmore multilateral/horizontal types of relationships between
stakeholders. Obviously the quality of such interactions is figfily dependent on the muitual
trust befween siakeholders. Unfortunately, more often than naot, relationships between
community groups and government staff are, at best, indifferent. This situation requires
time fo buiid or restfore confidence, hence adding to transaction costs.

Apuolitical character of participatory approaches

Finally, aciive paricipation implies shared decision making, thus a redistribufion of power,
and this is [kely to be hard to achieve where disparities of power are high. For instance,
akhough participation might be seen as of high guality {(e.g., types G ar 7 in Table 1} for a
non-resident, in reality the village Chief might be taking all decisions and the local people
simply doing what they are told. In such cases, the needs of marginal groups such as
women and poor might not be adequately addressed. Some argue that situations where
significant disparity in power strongly influences outcomes usually results in such outcomes
being potentially more unstable than in situations where parity in power favours negotiation
(Sidaway, 19587, Thomas of a/, 1997). This is illusirated in Figure 2. However, this can be
mitigated if the impartance of maintaining goed relationships prevails, as mentioned above
and iliustrated in Figure 7 {see Saction [I1.2.}

Degpite its importance, the assessment of power disparity is usually overlooked by
participatory projects. It partly stems from the fact that power issues are often assessed ex
post, i.e., as an outcome of a negotiaticn, because it is difficult to openly discuss them ex
ame. Progress on this front can be achieved via proxy measures of power and we will
discuss this in Section 111.2.

Figure 2: Linking participation and power to the quality of outcome in CFM

Active parficipation
Drigparity i Parily i
power powar
Fagsive paricipation
Outeome potentially unstable, at least in Cutcome stable as long as parity of powesr is
the long term, due 1o possibility to exarcise | maintained
pawer

Adapted from Sidaway, 1957
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In shot, it is increasingly agraed that participation should move:

» From a means of inforrmation gathering and communication between communities and
praject staff fo a negotiation process which involves also state and private sector actors;

= by implication, from an apofitical information exercise to the recognition of the
mtrinsically political character of natural resource management involving different
inferest graups.

However, this is easier said than done. Methods 1o assess staksholders® relationships and
power, and grey areas of local governance, are crucially lacking while, at the same time,
vital to consolidate and expand existing success initiatives in CNRM. By the same token,
there is a paucity of approaches to analyse local forest management institutions, i.e., the
nature and design of the institutions that will manage the power disparities and enable
empowsrmeant of marginal groups.

Some wolld argue that the good quality of paricipation is a criterion for success of CNRRM
initiatives. This implies that achieving good quality participation should be a key objective of
CNRM initiatives. However, we see rather participation as a means to achieve CNRM than
an end in itself. It should therefore not be used as a criterion to assess CNRM. The degree
of participation can be defined as the level of involvernent of all stakeholders in arriving at
ihe end result which has besn agreed, in our case a collaborative amangesmeni. However,
involvement can secmetimes be achisved through mare autogratic AND socially acceptable
decision-making systems. We have already mentionad Sultanates in Northerm Cameroon
and YFAs in Malawi {sse Box 1).

Bex1:  ViLLace FOREST AReas (VFASY 1IN MaLava
Hiztarleal background.

As eary as 1528, concern over deforestation was mounting. A systemn of communal forests was devised — by the
colonial forest service - and patches of woadland near to villages, on tand considersd unsuitable for agriculture,
were set aside and referred to g5 Village Forest Areas (WFAs). The headmen had legal control and were
raspensible for profecting the area from fire, cwer-grazing and indiscriminate cutling. The gize of the ¥FA was
usually based on the number of hutafhousehalds in the village. Divisional and District Forest Officers carred out
the selection and demarcation of suitable forest areas. Initially the scheme was limited to only 2 few areas but the
response was encouraging and the initiative was expanded. By the end of 1834 the number of YFAs had reached
2,872,

Through protection from wnawthorised cutting, grazing and fire (the majarity of the headmen carried out sarly
burning by means of communal labour} the areas which had been previousty deforested regenerated through
coppice and seedlings. The forestry staff demensirated sylvicultural treatments for the improvement of forest
productivity and they would work alongzside the headmen and wvillagers showing them which stems should be
removed in & thinning operation.

Some headmen, particularly in the mors papulated areas, appreciated the fact that good tending of an area is a
sign of ouwnership and affards securily against unauthorsed cutting by strangers. Itwas apparent that the results of
gacd management proved a big factor in commending the scheme ta other villages. Davelopment of the schame
depended heavily upoh the advisoty and demanstrational work by the forestry stalf. There existed a promising
spirit af co-operation between tha foresters and village headmen. Success of the scheme was attributed to:

= steady advocacy of the scheme by forestry staff,

r  active demonstration of the rasults 1o be obtained from fire control

=  confrol being given to the village headmen and their sUbsequent co-aperation. This system gave the people a
very direct interest and it facilitatad control

= The District Council gave assurance to headmen of the security of tenure of the arsas.
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=  The simplicity of the scheme and the rules which regulated it.. The basis was the protection of natural forast
or woadlang rather than elaborate planting or preduction schemes. Even a small measure of protection
producsd results.

Thers was a fear of over-cutting once the headmen had sale authorty and guesticns were raised about the
wizdom of exaring more state conirol. However, it was clear that the chances of success of a communal forest
scheme wauld depend almost entirely upon a sense of ownership and freedom from legal restrictions. Any
dangers of over-fielling or neglect ware to be counteracted by education and constant advosacy. During the: early
years there was intdeed no tendency to over-cut and it was obs=erved that the communities felt a strong sense of
awnership,

Then what happened?

Allwas more or less well until 1964 when control over woodlands on customary land, including VFAs, was handad
aver 1o the Distict Councils. A decling in interest in maintaining YFAs began at ahout this time. The possible
reasons for the decline in managemert and number of VFAs ara as follows:

1. Changs in "managemant respensiblity” from Vilage Headmen 3o Dishict Coungils (later 1o Forest Depattment)
reduced the interest from the comemunity to care for a resource they no longer considerad their own. Tha Councils
kad no mechanism to share the banefits fram sales of forest produce with villgge headmen. -

2. Conver=ely same pecple felt the VFAs were land claimed from themn by the colonial governrment. Mow it was
theirs again and they sonld open gardens ¥ they wished.

2. Breakdown in traditional authonily in the village! weak GWVH (Graup Village Headman) ar YH.

3. Demand for waod products has intensiiied and more and more woodtand is converted to permanent farmland.
4. The support and managernent advice previgusly provided by the Forest Departrant fell away at about this tirne.
5. Sometimes FD staff sold trees illagally, without consultations with the Vilkage Headmen, (post 1885 whan farest
maragement had bean taken over by the FD again).

Ardf nowadays

fuiribse oF WEAS (Vaista & &, 1983) 1484 5108

1994 1,182
Currently the VFAs that remain vary from place to place in their size, nature, management and impottancs ta the
local cammunity. The systems, which are governing the maintenance of some of these, have been studied - see
Valera f ai. 1995, They arg warthy of more atiention stilk.

In mast cases the village Headman, Group Village Headmen and Tradifonal Authorities are responsible for
pratacting, managing and cantrolling the harvesting of forest producs. Very few Village Forest Committess Pave
been set up to manage YFAs as these have only recantly been introduced (Mdovi, 1984; Lukanga, 18984; Varsfa ot
al 1995) '

With frindsicht

A distinetian should he made between management by the local chiefs and the community at large. It would
appedar — fram the remniants that remain — that the YFAs were managed by the Village Headmen as indicated
right at the start in 1926, The traditional authority enjoyed by the ¥H in the past meant that the VEAS werg
respecied. Whay is guestionable is — did the YFA system ever constitute community management? Certainly
the concept of community participation did ot seem 10 be ingludaed. This may have "worked" in the past IF the
community at large henefited from the resource - but again thera are indicaticns that some YHs presarved the
wondland far their own personal Use. This analysis is usefut to show three things:

1 Some of the reasons for success of the scheme — in the first instance — are l2ssans that can be applied just
as well today.

2y Participalion amongst the resource users was not however a component of the resource management
SyETEM.

Sources: Clements 1935, MNdowi, 1884, Luhanga 1994, Varela of all 1995
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1.5. Poverty reduction

There is nowadays a broad consensus about the multi-dimensional and dynamic character
of poverly. Growth is therefore not the only route to poverty reduction, and aspects related
to distribution of assets {e.g., land), vulnerability and human development are proving
equally impartant. This is reflected in the definition of poverty given by Engberg-Pedersen
{1999):

"The poor are those who cannot exploif opporfunities due to lack of capacity and
resources, due o social structures and due to dependsncy on othars”

While the positive impacts on povery reduction of social infrastructures in the areas of
aeducation and heakh are proven, the links betwesn poverty reduction and productive
activities that use natural resources are far from straightiorward. In the case of agriculture, it
might relate primarily to the distribution of income generated by increased production, and
comparative advantages in decision making for those farmers having more initial wealth
{Barham of af, 1999). It seems much more challenging io prove a causal link between
sustainable forest management and poverty reduction via improved livelikood opportunities
{Carigr, 199%). This is a complex matter, i.e.

On the negative side:

# The long rotaticn of forest rees entails low short-term profitability of SFM and tree-
planting, comparad 1o goods that produce faster returns, typically agricultural products
lincluding livestock);'®

¥ Timber production altracts powerful “outside™ interesis, and therefore requires sufficient
bargaining power, which the poor often lack;

# Forests may provide more environmental services than agricuttural land, but, to data,
mechanisms to make these services competitive with othear land uses far the poor are
still lacking;

# The poor have often litle comparative advantage when it comes to making sufficient
income out of forest resources. While there are less and less doubis about the value of
indigenous knowiedge as regards the “tending” of natural resources, this knowledge
seldom concerns the commercialisation of forest goods, and in paricular timber.
Moreaver, the poarest of the poor are sometimes at a disadvantage due to a shortage
of manpower to harvest forest products in such households compared to wealthier
anes, e.g., in many areas in Mali (Kerkhof, 2000).

On the paositive side:

¥ Forest often provides a safety net to the poor because the harvesting or hunting of its
products does not require sirong rights 1o the land, as cpposed to agriculture. The

" Thig is particularly the case whers the forest assst iiself has litle monstary valus, as in Sahsl. For
instance, Kerkhof (20000 reporis cases in the Kelka and Bankass forests of Mali, where revenues from
fuelwood sales ascount for at least 4 times less incame than thaze from the rade of agriculteral praducts.
Market-griented agriculture (including livestock) provides more income even in the cass of the relatively
successful Energie IFRural Fuelwood Market World Bank Project in Miger (Kerkhof, 2000 — see alsa Seclion
W.2.1. in Chapter V).
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poorar households with sufficient manpower often sell forest products to wealth:er
families, e.g., in some villages in Mali (Kerkhof, 2000};

¥ Utilisation of some forest products {e.g., NTFPs) do not necessarily reguire heavy
investmenis;

= Where suificiently strong, traditional rules sometime contain poverly adjustments. For
instance in the Alamodiou traditionzl ruling system that covers fifty villages in the
Bankass district of Mali, villages known to be poaor pay less taxes and fees in relation to
access forest resources (Kerkhof, 2000);

» The relationships belween people and forests often expand beyond commercial
exploitation in that forest often has a strong cultural value to forest dwellers. However,
the extent to which these values provide encugh incentives for conservation and/or
sound use depends on several factors, including the strength of traditional leadership
and the pressure on the forgst itself. Furthermore, where lacking or lost, it is often a
daunting task for change agents to create/recreate such spiritual incentives. In such
cases, such incentives do not constitute 2 useful entry point for bringing about change.

The above shows that there are no simple causal links between natural resource
managemeant and poverty. The four types of associations described by Mayers (1887 in
the case of farests further illustrate this.

Figure 3: Four possible associations between poverty and forests

“Poverty Increass’ ‘Poverty Reduction’
‘Farest A B
Paor da not benefit from Poverty 18 reduced by forast

Reductian’ unsustainakble use of forest canversion {&.g., for exensive farming)
. resources (e.d., some high

impact industrial lggging
in Centrat Africa)

‘Forest C D
Foor are affected by Less pressure on forest due o
Increase’ reduced aceass to land and £.0., agiiculture intensification,
forest {e.0., through agroforestry, or employment
protectad areas) opponunities outside forests ar in

environmantally-friendly forast enterprises

Adapted from Mayers {1997
This picture shows that:

# Only the environment-friendly enterprises can form forest-based CNEM Lkely to reduce
paverty (i.e., situation D). The other situations are likely to actually ehhance a
separation between forests and people,

# However, context is all-imporiant, and shifts between the situations described above
can occur gver time. For insiance, a logging company might have different influences
on poverty and forests according to its logging practices or employment policies (e.9.,
percentage of local versus outside workers); influence of agriculture as a spurce of
irrcarmne will affect the links differently depending on local farming practices, ete..
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Linking active participation to poverty reduction might even prove more challenging when it
comes to GNRM. Mot only are the peor often those finding it most difficult to “self-mobiliss”,
but ance self empowered through CNRM, they might find it more rewarding to engage in
non-forest activities. CNRM actions aimed at bringing or kesping forest dwallers close to
the forest might actually end up reducing the relationship. Depending on the type of new
Ivetihood chosen by these newly empowered rural peaple, pressure on the forest might be
reduced (e.g., if they engage in off-farm work) or increased (e.g., if they increase their
farming areas).

II.6. Concluding remarks

To sum up, while linking the abjectives of improved forest condition and poverty reduction
through truly participatory processes is very laudable, achieving it is another story. This
offen implies locally negotiated trade-offs between forest and other land uses in the quest
for improved livelihoods, which concurs with the notion of “co-vighility” mentioned earlier
{see Section [1L.2.).
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Chapter Il: Why Collaborate? Constraints on and Opportunities for
Collaboration

1. The natural resources ‘hattlefield’

Pariicipatory approaches have sometimes been presented as a panacea that will allow
harmonious and equilable negotiations on NRM to occur. This is nat supporied by
experience. In practice, participation in NRM has usually been restricted to two types of
stakeholders: community groups and development project staff. This has proved insufficient
o develop sustainable initratives, as it ignores the claims of other groups or antagonises
them. For instance, community groups may wish to continue practising traditional shiffing
cultivation, but outside groups such as agri-businesses or environmental groups may be
opposed to this, the former because shifting cultivation compates for land, the fatter
because they wish the forest to be lsft untouched. Such opposing goals often lead o a
confusing battlefield far natural resource management (see Figure 4).

Figure 4: The natural resources battlefleld

HNational level demands Glabat evel demands

- markats
= gicbal enviranmerdal ethics

= policies; forest, land, othes
- pelitleal and culiured comlest

Local leval demands

stakabholdars'
/ redationships
¥ \4
stakeholders’ o
artilemeanls - szwg s/
{rights, responsibililies, b e

refurns)

Source: Dubaoi= [19%80)

Innovation is required to deal with negotiation on NBM. There iz a need fo develop and use
methods that allow people to collzborate, coming together to discuss and negotiate
competing ciaims and pricrities. What are the constraints and possibilities here? We now
briefly take up this issuse, from hoth conceptual and practical perspactives.
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0.2, A brief overview of concepts and methods in collaborative management of
natural resources

To build a strategy for collaboration, it is impertant to assess the level of competition or
collaberation that is likely to occur before any other activities start. Fruitt and Rubin (1588)
contend that negotiation strategies depend on the way parties balance concerns for bath
themselves and other parties, as represented in Figure 5.

Figure 5: The dual-concern model in negotiation
M
High Accommodating Collaboratinig
Concern about Problam-solving
gther's welfare

Avoiding Compsting
Low

b
Low High =
Concern about one's own welfare
Adapted from Pruitt and Bubin (1588}

This Figure shaws that collaboration is not the only negotiation strategy that stakeholders
can adopt. In situations where the accommodating and aveiding strategies prevail, conflicts
are likely to subside, at least in the short term.

Many would argue that collaboration is best. For example, Mike Dombeck, Director of the
US Forest Service (cited in Walker and Daniels 1897b) calls for collaborative stewardship
of natural resources.:

‘tore interaction between stakeholders, not only in the process {decisions and
responsibilities) but also in the ocutcome of situations.’

Vodoz {1994) advocates collaboraifon on the grounds that:

¥ It improves the commitment of stakeholders, through jeint involvement in problem-
solving;

¥ Collaborative strategiss are likely to improve the overall quality of decisions, not least
through exploration of new options, with the potential for win-win settlements;

v

In case they do not achieve a setilement, collaborative strategies can nevertheless
improve the quality of the failure, because they foster discussion between stakeholders,
hence improving knowledge of each ather's interests and perceptions.

We would acdd:
¥ They affow for a freer flow of information between stakeholders. Information flows are

vital. Conflict frequenily emerges because adeguate information was nol freely
available to key stakeholders early on in the planning process {or at all}.
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Howsevear, collaborative strategies also have their limitations:

# MNegotiation is a voluntary and non-binding process and stakeholders can pulf out at any
time, with a risk of jeopardising the process and/or the agreemsant. Yel, the temptation
te withdraw is often balanced by the risk of marginalisation, in particular if relationships
and mutual trust have improved during the negotiation process;

W

They incur high transaction costs - mainly the time and effaris of all parties involved in
interactive participation. However, Bliss (1899} argues that many of the financial
objections relate to an cutmoded perception of the project cycle, which separates
planning, and implementation in both theory and practice.

Several conditions are necessary for a successful negotiation (Huybens 1994, Buitoud and
Samyn, 19991

# None of the parties can sclve the issue afone and stakeholders have some room for
Mangeuvee,

# The outcome from a joint decision is mors enduring than the imposition of a unilateral
solution, particularly given the complexity and uncertainty associated with natural
resource situations, and the often divergent views on how to manage these.

> Al positions are deemed legitimate in the eyes of the different stakeholders. In
particular, this implfas that callaboration will not be achieved if more extreme positions
are not amenable to change or excluded from the negotiation.

¥ There is a fair balance of bargaining power between the parties. This is a crugial and
tricky issue ta which we now turn.

Walker and Daniels {1897b} consider three elements i what they call the progress tiangle
in conflict management illustrated in Figure 6, i.e., substance, procaedures and relationships.

Figure 6: The conflict management progress friangle

Procedures Substance

Sourge Walker and Daniels, 1997b

Practitioners tend to agree that, although arguments are usually about substance and
proceduras, progress lowards durable sstements usually hinges on rofationships.
However, changes in the quality of relationships are often influenced by interaction, e.g.,
through discussions on substance and proceduires!
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Stakeholders” relationships are imporant in collaborative management of natural
resources. More pariicularly, their interactions with power exert significant influence on the
ocutcome of negotiations. These interactions are complex. For example:

¥ In Senegal, charcoal traders have a monopoely of supply to Dakar, the capital city. They
give priority to maintaining their overwhelming powsr even if this affects their
refationships with both villagers and the State. Hence, they ofien threaten io strike, for
instance, when the government wishes o increass the tax on charcoal products. This is

a situation of competition or even domination.

¥ Despite having financial and pelitical power over local vilagers, a foreign logging
company operating in Central Africa might give priotity to maintaining good
relationships with them, especially it it fears social unrest that could lead to the
sabotaging of its equipment or the blocking of roads. It would, therefore, favour

collaborative strategies.

Figure 7 atiempts to picture the influence of such interactions on negotiating strategies.

Figure 7: Inmteractions between power and relationships in negotiztion strategies

]

+ M

argq wihgre a conscrsus is
reachable avan if stakehalders’ values diverge

HTiDoE lAnee COTHIS LI, coheborston,
of stake and dominaticn co-nperation
PoWET
COMpromise
accommodation
e
impartance of the relafionship +

Source; Vodoz (1984)

Figure 7 shows coffaboration is usually not achievable if building or mairtaining good
refationships is less important than the stakes or kesping power. Under such
circumstances, negetiation should not be used to manage conilicts hefore bargaining

powers are levelled off, as it mighi result in compstition. Time rmust therefore be given to

address power differences. Van Keulen and Walraven {1996) suggest some ways to

deal with power differences {see Box 2).
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Box 2: Some zuggested “powerragulating” technigques

= [se a facilitatermediator when power differances are too important. The facilkator/mediatar must be
strang in their own right and command respect.

+ The powerlass position should not be perceived as inherently powsdess, but fmited by the specific

circumstances.

Start with an aspect svaryons agrees upon.

Prezant alternatives.

Weaker groups should seek coaltlion with similarly weaak parties.

Turn objections into condiions.

Mildly threaten. This is particularly ussful when the powerful parties fear losing reprsation or markat

shares.

« Do not allow the powerful party to lower ilself.

Saurge: van Keulen and Walraven {1986)

Prior to negotiations, it is thus important to assess the power of the paries. GTZ {1896)
suggests that three key issues need to be addressed:

fi} Ory what basis is power buiit?

This relates usually o some type of dependence and many researchers argue thaf the
power of the powerful is the dependence of the powerless: economic {e.g., financial
dependence}, social {(e.g., hisrarchical dependence, expertise) and emotional {e.g.,
personal dependence due to nepotism, cronyism, etc.).

{if) How dees power affect the relationship?

Fower can affect the relationship physically, materially or in terms of social status. In many
instances, the mere patential to exert power is sufficient to make relationships wark.

(i) When and how do power refations change?

Focus on tangible elements that allow for indirect assessment Vodoz {1994} suggests
using sizkeholders’ rofes, and assessing when and how these change. Relas, in turn, can
be assessed by answering quaestions such as:

Wheo has the right to do what, and how?

Who does what, and when?

Who is committed and willing?

Who pays?

What is the best alternative to a negotiated agreement, especially for the most powsrful
-stakeholders?

What are the parties’ means and capacities?

What is the procedure in case agreements ara breached?

YW WY

L

Based on these gquestions, recenit work by HED on developing capacity for sustainable
forestry in Africa has provided a working definition of stakehoiders’ roles via the balance in
their Rights, Responsibilities, Refurns/Revenues and Refationships {summarised as the
‘4Rs’). Getting the ‘4Rs' right appears therefore crucial to achieve sustainable agreements
in CNRM, and how to achieve this will he the focus of Chapter V.
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N.3. Some practical reasens for collaborating/mot collaborating

Figures 5 and 7 show that collaboration is not the only negatiation strategy governments
and communities can adopt. Other options include competition, aveidance and
accommedation. These strategies have been in use for a leng time in forestry, e.g.,

* accommaodation through informal agreements between villages in Szhel as to the
protection of common forest resources;

»  competition between forest people and logging companies concerning the exploitation
of Moabf (Baonella Toxisperma) in Camercon, or between focal cammunities and
foresiry services, either through coercive attitudes on the part of the latter, or, more
recently, when communities set up their own management rules to overcome low
performance of the local forestry service (2.9., many Sahefian countries);

¥ do facto withdrawal of the state whare it lacks means to enforce its regulations,
resulting in the prominence of informal rules {e.g., traditicnal systems where indigenous
institutions are strong, ad-hoc arrangements between loggers and communities in
Central Africa, the Lukolongo case in Zambia — ses Section V.2.2. in Chapter V).

44, However, these options have proven inappropriate to satisfy the principles of madarn
forestry, and in particular the need to accommodate uncertainty and different views on the
use of forest resources in “sustainable scenarios”, Collaborative approaches have therefore
gained currency over the last decade. Experience shows that the main molivaiion for
collaboration seems to lie in the existence of a seripus pressurefhreat which makes
stakeholders realise that “go-for-it-alone” or other strategies on their part might affect their
credibility, profits or survival in the short and medium term. The pressurs may come from
different quarters, i.e.

* Asregards nafional governments, the pressure often comes from international circles to
ensure global environmental services of forests, e.g., in West and Central Africa;

* As regards focal communifies, "outside forces” with respect to access to farest
resources can come in different guises, including:.

* Forest Departments when they plan to turn forests into protected areas;!
* Urban dwellers claiming foresi plots;'

* Members from neighbouring communities.'

" Asin many cases of CNRM in Central Africa, including ITTO So'e Lala Forest Reserve and
WWF/Birdlife International kit Kilum projects in Cameroan (Muam Chi, 19893 and all the ECOFAC
projects in the Congo Basin.

2 This can be found near urban cenires throughout Africa, such as the SIWAA and Walde Kelka
cases of Mali {Hilhorst and Aamirk, 1938; Déme, 1888} and the forest zone of the Agneby region
of Cile dlivoire {N'Guetia, 1928). :

¥ The Chihota and Seke communal areas in Zimbabwe are one example of this (Katerera et a/,
1999).

24




> As regards private operators, the motivation is often associated with the fear of acts of
sabotage by local residents, or because some compensation to villagers is requirad by
the legislation. However, in Central Africa, this frequently transfates in one-off
compensations rather than long-term collaboration.' Transnational companies in
particular might also feel some pressure from the demand side of the market 1o “green”
their operations and make thern more socially equitable. In the case of ptantations, one
cbvicus advaniage of partnerships such as outgrower schemes lies in the fact that
companies do not need to buy land, and they also enhance their social image by
arguing that they provide 2 means of livelihood to local residents.

Based on the above, this paper assumss that CNAM predominantly pccurs when at least
one grolp amongst governments, [ocal communities and private operators feels “against
the wall" and therefore seeks collaboration despite all the hurdles it entails.”® This
assumption has important implications as regards the functionality of CNRM, Le.

» Given that stakeholders often feel “forced” to engage in parinerships, some of the key
ingreclients of successful partnerships are often inadequate at the onsst of CNEM
initiatives. These include: '

" sufficient trust, an item often in short supply on the part of communities vis-&-vis
govermnment agenciss;

* a cormmaon vision on the abjectives of GNAM:'®

* the fevelling of stakeholders bargaining power befare entering the negotiation phase,
and;

“ sufficient capacities to manage all the components of partnership agreements,
inciuding techinical matters, financial aspects and control functions.

» Traditional rules over forest management are often iimited when it comes to coping
with outside pressures within a relatively short time span. This is exacarbated when
donor-funded projects lack flexikility in terms of planning and time frame;

» Despite the intensity of the “pressure” fire fighting solutions have proven inefficient in
achieving sustained results. It is now agreed that quick fix measures and botched up
agreements do not work, because the underlying causes of the pressure often fa in
institutional blockages to constructive parinerships rather than fechricalities;

" Ghana has recently aftempted to partially formalise agreements between fimber contractars
and communities threugh Timber Wilisation Contracts (Kotey et al, 1898)

' This axplains the importance of assessing stakeholders BATNA (i.e. Best Alternative 1o a
Megotiated Agreemeant) in the evaluation of the potential of CHNRM.

" The SIWAA case (Mali} described by Hilhorst and Aarnink (1998} illustrates a frequent situation
where villagers and forestry staff have different objectives: in one case, the forestry agetit thought
that the SIWAA convention would oblige villagers to help him enforee the forestry cade.
Conversely, villagers wanted & convention o gain more autonanmy in the management of natural
resources, including a reduced intetferance by the forestry staff.
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The above points to the fmportance of the Hme factfor in managmg GNHM Time is

relaticrns between ling agencies vis-a-vis

-
nesded ta sort out relationships issues and enhance understanding’” and capacities
within stakeholder groups {in particular within communities — relations betwsen youth
and elders, and local governmenis — e.g.,
elected bodies), and between stakehaolders’ groups.

e

However, acknowledging the importance of time should not allow for unrealisiic

obijectives. In particular, it is becoming more and more clear that CNBM does not
require consensus amongst stakeholders, and “consensual consultative stagnation™
should be avoided {QDA, 1298). What is needed are “working agreemenis” based on

commonly agread objectives (Carter, 1893).

Referring more specifically to the Sahel Region, seme other reasons and constraints for
collaboration in the Sahs| were expressed during a workshop on co-management in
1898. They are presented in Table 2 because many of them might apply elsewhere in
Africa (SCS-Sahel and IED, 1998). This table shows that while many advantages relate
to the quality of the agreemeanis that result from collaborative managemeant, several
drawbacks have to do with implementation difficulties. The latter will therefore be the

s

ubject of the next section.

Table 2: Advantages and drawbacks of co-management of natural resources
in the Sahel
PR TR AGahAges S O IRRCR Y -~ Drawbacks

io conitict resoiution
hlore equity and justice. Everybody wins from
the partnership

Lass. cunﬂucis ar, rather, wnprmred appraaches

Gosﬂy ‘fﬂr pmjects and pnpulatmns in terrns uf
Itml.‘:‘.. TI,.1-I|:,].‘.3J EIIUJ’[&; anu l.rd.lrllrlg

Difficult o implement, in particular as regards
stakeholder identification, trade off feeling,
inherent complexity, in particular reqarding

«  Favours sustainability of production and NEM

» Dedisions regarding MRM are mara legitimats institutional arrangements

»  Local actors are made mare responsible »  Losees in the short term

»  Local leadership s improved +«  Facllitation requiremetts

=  Bsttar mobilisation of local maans «  Absence of ‘Kick-backs'

=  Beottar consideration far the vatiaty of local = Caonflicts with indigenous rules
interasts « More diffieult to reconcile divergant

«  Favours gconomic exchange betwesan intersst/patential for maore conflicts
producers i

»  Participatory decision-making

« More security for long-term wvestmernts

»  Absencs of Wek-backs'

= Optimal use of local knowkedge

Source: S05-5ahel and IED (1932)

¥ Several axamples atiest the frequent low lavsl of understanding about the issues at stake at the onset of
CMRM initiatives, and about the official mandates of the different stakeholders invelved once CNRM projects
ar2 being implemented {Ibro et al, 1988, 505-3ahel and I|ED, 123249).
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Chapter IV: “Making Sense” of the Local Context — Facilitating and
Complicating Factors for Successful CNRM

Given the complexity of CNRM and accepting the risk of oversimplifying, in this chapter we
suggest sorme hints for “making sense” of the local context, and for assessing the chances
of success of CNRM in a given context. This is based on the authors' own field of
experience and the distillation of & wealth of recent literature on the topic listed at the end of
this paper. '

This chapter starts with a tentative list of features to look at when envisaging CNRM
intiatives (Table 4}, followed by a discussion on "facilitating” and “complicating” factars in
relation to CNRM. It then moves to examples on how these features might be combined to
deepen the assessment of the potential for CNRM initiatives to succeed (section 1V.2.).

Iv.1. What features favour or hinder CNRM? A discusslon on “Iacilitating” and
“complicating” factors

For CNRM to work, it is essential that communities organise themselves, both locally and in
the wider context. Being organised empowers lacal psople and enables them to:

* Relate to and negotiate with other stakeholders be they in conflict, in partnership or,
as in the case of the govemment, bath advisers and enablers as well as interested
parties;

Lo

fnstitutionalise checks and balances which are important fo stabilise power
disparities;

(Gain a voice and enhance their negotiating power whether it is with the private sector
avar terms and conditions or with the government conceming policy issuss;

w

Giain a legal identity. Ideally the local users institutions should be legal entities and
have the chance to make or infiuence local by-laws — this again enhances their
power when dealing with othar stakehalders who rmight otherwise monopolise and
exploit;

ki

v

Fit in or link up with the wider institutional framewark which must also be designed to
allow communication, negotiation, checks and balances.

In & recent paper, Elinor Qstram {1998} neatly summarises the growing consensus on the
resource and users’ attributes likely to enhance self-organisation in relation t0 common
property resources (CPRs), .2, local users are mere likely to devise their own rules when:

# They use a forest that is starting to deteriorate but has still sufficient potential to justify
organising;

There is sufficient information about the glcbal forest condition and the availability of
forest praducts;

"_"

¥ Forest is sufficiently small that users can develop enough knowiedge about it;

#  Users are dependent on resources for & major portion of thair livelihood:
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Users hawve a common understanding of the proklem they face;

b

Users have a low discount rate in relation to future benefits from using forest resources

Users trust each other;

":.l'

v

Users have some autonomy to make their own rules;
* Users have prior organisational experience.

Ostrom follows on by proposing some design principles displayed by long-enduring
common-pool institutions. These are summarised in Table 2.

Table 3: Design principles illustrated by long-enduring commen-pool resolirce
institutions

mooe Prnciple ... T : N .Explanation = :

1. Glearlj,r defined boundaries lndmdual ar huusahulds W|th rights to wilhdraw r@soLICe uruts frt:rm ihe
eommon-pool rescurce and the boundaries of the commeon-pool rescurce
itself are clearly defined.

2. Congruence a) The distibution of benofits from appropriation rules is roughly

proporiionate to the costs impoesed by provision rules.
b Appropriation nules resticting time, place, technology and/or quantity
of resouree unils are related to local conditions.

3. Collective-choice arrangaments  Most individuals aftected by operational rules can participate in medifying
operational rules.

4. Monitoring Moritars, who actively audit common-pogl resouree conditions and use
bahaviour, are accountable fo the users andfor are the users themssives.

5. Graduated sanctions Lssrs who violate operational rules are likely to receive graduated
sanctions (depending on the sstiousness and context of the offence) frem
other nsers, from officials accountatls to $hese wgers, ar from both,

&. Conflict resclution mechanisms  Users and their officials have rapid access to low-cost, local arenas 10
restlva conflicts among users or betwaaen users and afficials

7. Minimal recognition of rghts to  The rights of users to devisa their own ingtiutions are not challenged by

organise axtarnal governmental autharflies

For common-pool resources that are part of larger systems

5. Mested enterprises Appropriation, provision, manitoring, enforcement, contlict resolution and
governance activiies are organissd i muoltiple layers of nested
enterprises

Source: Ostrom, 1983

The users wha are the subject of Ostrom's work are local ferest-dependent people. While
the aitributes and design principles presented in her work are very useful to understand
what is likely 1o enhance community organisation, they need fo be complemented by other
features when it comes o assessing the likelihood of success of partnerships involving
local people, private operators and government agencies. Some factors overlap those
attributes presented in Ostrom’s theory, others concem different aspscts. In particular,
thers is a need to better understand how staksholders’ relationships and power disparities,
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and market forces influence the outcome of CNRM agreements. This is the purpose of this
and the next chapter of this paper.

Table 4 proposes a list of key featurss local natural resources, communities, private
opstators and governments, and how these might impact on CMRM. This Table shows that
many features can either complicate or facilitaie CNRM initiatives depending on the local
circumstances. We briefly elaborate on some of these aspects in furn, as a complemeant to
the content of Table 3. In doing so and whenever possibile, we suggest some hints on how
complicating features might be overcome. In this Chapter we deal with features that
concern the local context, i.e., lowest administrative and village [evels. Issuss pertaining to
the macro level, such as policy and legal framework, will be discussed in Chapter VI, which
deals with the scaling up of CNRM initiatives.

V.1.1. Re: Naiural resources

it Commereial value of natural resources

The fact that in several countries CNRM concerns primarily dagraded. areas (2.9., India
and Cameroon) raises some doulbts about the potential of such schemes in alleviating
poverty. A minimum level of “natural capital” is cbviously necessary o provide sufficient
financial incentives to both embark into CNRM and increase smallholders’ income. A
clear example of this concerns community-based wildlife management under the
CAMPFIRE™ programme in Zimbabwe where the most successful initiatives, i.e., those
with high revenue generation and timely distribuiion of revenue o households and
. prejects, were also thoss with large amounts of wildlife, high species richness and low
livestock and human populations. In this case, according to Campbell ef al. (1996), a high
ratio of wildlife density to human population density explains in great part the success of
the management scheme. Following this line of argument, they suggest that collaborative
forest management initiatives in Zimbabwe are less likely to be as successful as the
CAMPFIRE project because the resource capital of the miombe forest is less markeiable
than wildlife. .

Box 3: The CAMPFIRE Programme in Zimbabwe

Many programmes in Africa are promaticg community wildlife management. One of the best known can be
found in Zimbabwe, where the Communal Areas Managemsnt Programme for Indigencus Resources
{CAMPFIRE) iz dewolving power over wildlife and other resources to local peopls. s suctess hag been
aftribuied to the tangible benefits from wildlife that now aecrue to the local communities. These benefits have
generated increased laca! support that has enabled the programme to embrace other communal resalreas such
as grazing, weter and woodlands. Despite the wide acclaim it has received, CAMPFIRE has not been without
problems. |t has to operate within 2 confusing institlutional framewerk that has undermined tradiional and clearly
understood structures, An independent assessment found that impact on individual howsehold income has
fiuctuated considerably but has, an average, been law and insufficient to compensats for damage done by
wildtife {(Plan Afric 1887). It als0 noted examples of financial abuse by same individual community leaders and
found that very little infrastructure could be attributed to CAMPFIRE - and some of that which has resulted from
CAMPFIRE wag found 10 be poarly planned {e.q., silted-up dams). There has undeubtedly been an increase in
capacity to plan and fmplement projects at the community level, but the rapid expansion of CAMPFIRE has
mmgani that trairing resources have been thinly spread.

Source; Dalal-Clayion of &, 10949,

% CAMPFIRE: Gomimunal Areas Management Plan for Indigenous Resources. See Box 3 for details.
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However, experience is increasingly demonstrating that forest resources of {too} high
market value often constitute a complicating factor in CNRM. This is probably one of the
major factors that explain the lack of progress on this matter in Central Africa, compared to
the Sahel and East-Southern Africa. Commercialisation of resources puts pressures on
common property resaurces because of the mix of local and outside interests it generates
and the power relations involved. First, there is a risk that the most powerful - local elites or
cutsiders - will reap most of the benefits. High stakes attract outside speculators, as
evidenced by the proporiion of foreign interests involved in timber exploitation in Central
Africa. This ingvitably increases the external pressures on local stakeholders, and even
sometimes governments, while reducing their ability 1o control the use of the resource
involved.

It is difficult to reach agreement on collaborative management of highly valued resources
{e.g., imber}. In such situations, it might be best to facus first on trying to negotiate the
sharing of benefits - and respansibilities and rights - for those resources in the area which
have more medium-level commaercial value (e.g., non-timber forest products). Once trust
is established, and benefit sharing is seen to be working, it might be possible to build on
this and talk akout sharing the mare valuable resources, but this is being aptimistic.

A second important issue is that highly priced resources alse influence national natural
resgurce managemeitt strategies. For example, in most African couniries, the State assers
ownership of the trees that produce high-guality timber. Experiences of collaborative forest
management are more advanced in the Sahel and dry Eastern-Southern Africa {with
deciduous/miombe type forests) than in Ceniral Africa where the monetary value of forest is
higher and more important 1o the national economy. In the Sahel, there have been genuine
moves towards decentralisation of natural resource management (including forest) —
though with mixed results so far — but in the Congo Basin, attempis to introduce such
approaches have been cosmetic at best.

Foreign business interests in forests in Central Africa are very important and there are great
opportunities far financial gain — at both govemment and individual levsls. Coveri forest
policy, drivert by foreign timber companies, has significant power and influence over
planning and management strategies in rural areas in that region. By contrast, in the Sahel,
interests in forest resources are cunfmed within national borders. Although thess can play a
significant role in local development,'”® governments themselves are not under foreign
pressures and cannot generate substantial revenues from the resource base.

Some natural resource managers and academics argue that areas with poor natural capital
endowment are protected from vested and powerful interests, and that this, in turn, is likely
o lead 1o better governance and synergy between civil society and local governments.
Examples of such situations have been documented mainly in Latin America where there
has been a Icnger tradition of politically driven rural {decentralised) development than in
Africa or Asia ®®

8 This role can often be negative to [ocal development, when “external” staksheldars tend to reap most henefits
of resource exploitation, 435 in the case of the powerful harcoal labby in Ssnegal.

See for exampls, Tendler and Freedheim {1904} for north-east Brazil; Faguet (1987) for Balivia: and
Bebhington et af {18497} for Colombia,
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fiit Commercial versus subsistence use of natural resources

The commercial value of resourcas further complicates the picture because, conversely to
user rights (i.e., for self-consumption), usufruct righis {i.e., righis o commercialise} are
associated with an array of official requirements, including management pians, permits,
etc.. Empiricat evidence shows that the commercialisation of natural resources is often non-
sustainable (Enters and Andersan, 1899), and therefore requires more control than their
use for consumption. However, the conventional instruments to exert such control, i.e.,
permits, maps/zoning and plans, are often used by governments to retain decision-making
power over the fate of these same resources. We shall return to this issue in Section
V.12 (ii).

V. 1.2 Re: the community
{i) Legal status of communiiy-based organisatiocns (CBOs)

The literature reviewed by the authors for the purpose of this paper unanimously
acknowledges that the widespread lack of legal recognition of community-based
crganisations is a major hindrance for the sustainability and expansion of CNRM initiatives.
Legal authority uzually stops at district level, even in the most advanced decentralisation
programmes {Dubais, 1897). Nolable exceptions include the Rural Markets Committees in
the Rural Fuelwood Markeis/Energie EHl Project in Niger {lbre et af 1998 — see Section
¥.2.1), and, at a country scale, the Village Councils of Tanzania (Alden Wily, 2000}. In the
latier case, this might explain why Tanzania is the country leading the way in Africa in terms
of spreading of CNRM.*' Box 4 illustrates the current move towards legal recognition of
vilage authorities in Malawi.

Box 4: How to canfer legal status on villages in Malawl.

In order to owarcome the imitations of villages being unofficial and non-legal entities, the idea of Village Trusts
was put forward by thoss who préparsd the Mankumba Peninsular Strategic Plan.  In order to form a link
betwesan the irfarmal community ownership of resources and mare formal legal siructures, it was suggested that
the best means available under existing Malawi law is for vilages to legaily form themselves as Yillage Trusts.
Such a trust would provide a legal mechamsm through which open access 10 resources ean be converted to
community access, 4 recognised precondition for sustainable resource use,

The principle of the Village Trust (VT is a3 fallows: Villages register thelr enfire membership as the beneficiaries
of the trust. They then select a board of trustess, develsp & ¢anstitution to govemn their affairs and register the
trust under the Trustess Incorparation Act of 1968, This registration conders upon the rust a legal persona —
giving it the right to enter contracts, operate busingss enterprises and own [and and property encer statutory law.
Tha entire comrmunily ihrough its trust would then assume ths rale of landlord over its resources.

In the process of drawing up the Strategic Plan & number of concerns were raised over the Village Trust
approach.

a1 Would village trusts take away powar fram the Village Headman and the Traditional Authority?

B Would YTz control ALL the land and resourcas within the community boundaries?

In responss to the first , Yes ¥Ts do have the potentia! fo marginalise 2 TA that does not enjoy respact, a
consideration that is in fact quite healthy for ¢ivil governance. The response to the second concern i that the
focus of the Trust would be on areas where thers is communal tenures (Le., not agricultural land).

To date no village trusts have been {ormed.

Soureg: Nankhumba Peninsular Stratagic Plan, May 1999, LILG Censultants Lid.

2 Data regarding Tanzania collected by Alden Wily aceount far more than 1,500 units under community
management, covering mora than 300,000 hectares (Alden Wily, 20007,
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Absence of legal personality is mainly problematic when it comes to controlling outsiders’
acts because customary rules often prevail for intra-village matters, and in some cases,
between neighbouring villages {e.g., the Wailde Kelka and SIWAA cases in Mali — Déme,
1999 and Hilhorst and Aarnink, 1999). However, Lindsay {1999) warns against the possible
use of village legal personality by local eiites fo their own benefits. This is where the State
has a regulatory role to play, and we will discuss this matter in Chapter 8. It has also to do
with the way village institutions are set and the roles traditional authorities play, a subject to
which we turn now.

(i} The rols of village authorities

The role of fraditional authorities in CNRM is contentious and the object of fierce debate.
Poor perfarmance of traditional authorities has often been blamad solely on the curtailing of
their authority by colonial rulers. In independent Africa, this would mean that they are ready
to resume their role as custodians and therefore ensure the sustainable management of
natural resources. Unfortunately, the picture is not that simple. There is nowadays ample
evidence that traditional authorities do not always:*

# represent communities' interests. This tends to be exacerbaied where the propertion of
non-native population is significant (e.g., migrants from Sahel in Coéte dlvoire,
temporar;aremdems it Central Africa), and where the "natural capital” attracts “sxternal®
interasts;

# hold sufficient knowledge on forestry matters especially when # comes to the
commercialisation of forest goods and where the resource base is under pressure.
Furthermore, in many areas where forest is sparss, the chief's authority appears mors
justified to villagers on matiers pertaining to land allocation than the use of forest
resources {e.g., Sahel and Malawi). This is because trees and forests are seen as “pui
there by God®, they are not the product of man’s work and thus cannot be “owned”.

On the other hand, many would argue that, whenever traditional autharities are strong
enough, there are compelling arguments that they constitute a facilitating factor in the
implementation of CNRM initiatives.® Some would even argue that concepis such as
equity and approaches such as pariicipation should be “indigenised” (Babin et &/, 1997).

Perhaps a realistic way to move forward in this debate is to simply agree with Brown (1993)
that:

‘What appears “traditionat” at any one moment is a reffection of the batance of
power in the society, and when the balance changes so do traditions evofve”

2 Arguments abaut the limitations of traditional authorities in ensuring sustainable management of forast
rasources and representing their constituencies® interests are synthesissd in Leach {1999) and Ribot
{1299b} for Francophone West Africa, and Brown (1999 and Karsenty and Joiris (1999) for West-Central
Afiiga,

2 Mecharisms 1o improve local represeniation are discussed further in this paper {see Section V. 1.2.[ii))

* See for instance Muam Chi {1983} for Cameroan, Hilhorst and Aarnink {1989) for Mali and Zamksia and
Katersra gt al {1993) regarding Zimbabwa,
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Another and related thomy issue concerns the case of comupt village |leaders. Again,
opinions diverge on this complex issue. This is illustrated in Box 5, which synthesises some
brief intenviews carried out in by one the authors {(Janet Lowere) for the purpase of this

paper.

Box 5: The case of cormupt keaders — Opinions frem Malawi

Authority aver custamary land is vestad in the Tradiional Chieftaincy institution. The Traditional Autharity Leader
(TA) presides over a large area within which are several Group Village Headmen [GWH), wha in hurn preside
aver several Village Headmsn (YH). The village is the smallest oparational unit.

ta) The firat informant said that Yes if a Village Headman doss somesthing out of step with his regponsibllities
e.4. sell off vilage land the villagers can complain to the Group Village Hesdman and even to the Traditional
Authority Leader. The YH will then be given a reprimand by the chief above him (in the weorst case he can
be removed and replaced by another member of the same family).

(bt Another said that VHs wha sell land do $o wilh the full complicity of the GWH ar maybe even TA and they all
get a slice of the action. Ctherwise they would not dams do it.

fe] In a certain villags with & Village Farest Area the YH said, when asked, “Na he could not help himself to
forest produce without knowlsdge and consuliation with whole comimunity for fear of laging his Leadership”

(dy A cerain BOFP?® committes sold same Eucalyptus poles and sarned MK 12,000 but only Mk 3000 made
its way into the Village Bank Account. Ong member of the committes had smberzled the rest with the
knowledye of the WH who also got his cut. Because the rest of the committee knew thiz they oquld net
complain to the YH becauge he was also guilty. |t transpired that the YH was bitter because the commitiss
had gone for training whilst the VH had not The Forestry Assistant conclidsd that the solution to the
problem was to “mativate the WH with a training course” — wheretipon he would prevent malpraciice within
the committee rather than aliow it.

fg] Inanoiher Iocality a bare hill was referestad by the Forestry Department who then handed the woodlot over
to the village. When the TA realised that the Chaiman of the ¢committes (set up to manage the woodlot)
wharm he had selected was intending to share the benefits from the hill 4o the entire community the TA
stepped in, replaced the chairman took up the post of Treasurer himself, sold all the poles and pocketed the
lion's share of the proceeds for himself. The hill has sinca been Wumed over to maize gardans and the
community forestry effort ceased to be,

i Ancther said the answer to weak and comupt leadership was "raining for transformation™ & kind of training
using role plays which is supposed to transform people from what they are into something alsa — in the case
of lacal leaders “into betier leaders”. This can be guite effective.

{g} Along the same line, anciher safd that “change agenis” can be crucial to facilitate discuzsians between
communities and their lsaders in an attempt to “make tham undsrstand™

{h} Cne informant said strong chiefs are “important for mablizing communities who are slacking”  “a certain
chief in the area is very influential and peopls will do what he tells then to do”. Examptes include a TA
banning charcoal bumning in bis area and another banning stash and burn for millet cultivation.

{ii Almost all Malawians agree that chisfs are very impartant 10 emable succsss and can cite excellent
examples - but then strugnle to identify what communities ¢an da if they are lumbered with 2 wegk andfor
carrupt chief. They usually identify “training” and “civic educaiion” and "sensitisation” as the answer. Others
{including some Malawian-based ex-pats who do ot instinctively respact and fear Chisfs) will however
conclude that chiafs can hindet progress by trying to claw back pawer by diverting development agendas for
their gwn' personal gain.

The final conclusion sesrms to be that the Chiefs are there and rather than side-step them it is befter i ry to
capitaiize on what influsnce and lsadership skills they da have, This might inwolve trying to intreduce concepts
such as equity and participation into their managemant styles. Pethaps the greatest argument against those who
insist on electing leaders is that those who are elected — such as MPs — ssem not to show any greater or lesser
incidence of corruption and power-greadiness than the hereditary chiefs.

Saures: Series of brief interviews camied out by Janet Loware during the week of Margh 20™, 2000

% BCFP: Elantyre City Fusiwood Project, Malawi.

37




Lising the Radio can Hefp

In an example from Parficipatory Fishares Management, Lake Malombe, Malawi, ane Village Headman was
harbouring several fisharmen in his vilage who werg using banned fishing gear {the mesh sizes were bepsath
thee einimum size) — the fishetmen had bought him a boat and same fishing gear in returm.

Tha radio programme “Fishing Today™ came 1o the willage to interview the local Beach Yillage Commitless and
the WH. The interviewer asked him whether the stories he was heating about bribery were indeed trug, The VH
was forced to admit that sometimes this can happen, Presumably following some kind of tip-off the Ta then
sumnoned the YH and told him to tell the figharmen with the itlegal gear to legwe snd that he should nat behave
in this way again. This worked.

The story was provided 1o show one way of dealing with corrupt leaders.

Sauea: Dr, Scholz, Presentaiion ai o mesting held by the Coordination ek far the Rehabiitation of the
Environment (CURE) gn 24-5-2000.

Some interesting issues emerge from these interviews:

» One key aspect relates to the apparent opportunity of recourse to a third party that
people have in case they are not happy with the behaviour of the village headman,
ustrating an instituticnalised mechanism to challenge the official village authority. Such
possibility of recourse is of course only possible if the traditional authorities are not
involved in the fishy business themselves. In fact, in Mailawi, a Village Headman is very
rarely removed but the mechanism is technically there. Be that as & may, the recourse
mechanism itself is rather uncommon in many other African countries.

» Another interesting aspect lies in the allusion to training for transformation/civic
aducation made by twa informants. This suggests some partizl sacietal changes, which,
my definition, take fime. In addition, # might be a chicken-aind-edg iSsue, comupi feaders
are those in most need for such training, but they may not be motivated to attend them
in the first place (unless allowances provide sufficient incentive). Meanwhile, what
solutions for villagers stuck with a corrupt leader? In Malawi, theareticaliy, villagers can
iopele a Yillags Heacdman but in practice it is very rare indeed and he would have to do
something really terrible. The reason why it is rare is a) it would take a very confident
individual to challenge the VH because if he failed he would then be at the mercy of the
VH; b) Culturally, people adopt the avoidance or the negotiation strategy ta confiict
rather than confrontation. This is where Babin ef al's (1997} point of “indigenising”
equity and padicination becarne ralevant. It might be what is heing atiempted in Mdalawi,
hence the training for transformation” for the Chiefs. The rigk lies perhaps in expecting
the Chiefs to play pivotal roles in CNRM — acting as mobilisers, supervisors, patrons
atc. without giving them reai power. What is their incentive? Traditionally they did not
need an incentive — they had power! Today they do not have the same power.

More broadly, this sample of opinions shbws that the issue is complex and again,
gonfextual. It boils down to the way CNRBM is institutionalised within the village, and how
villagers qrganise themsalves to do g community effort,

I‘_':I'

The latter point relates 10 the key issue of the accountability of community-based
organisations (CBOs). Means of accountability used in indusirialised countries often bear
little resemblance with thase found — if any - int highly hierarchical rural societies, such as in
Naorthern Camerocn. So long as the existing systemn snsures enoudh equity in the eyes of
the jocal population, it sgems very presumptuous - and risky - for outside interventions to
attermpt at changing deeply rocted social instifutions in a shart period of time. However,
provision of fraining on funchional lteracy might provide an indirect means to increase
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accountability of CBOs - if neaded - by increasing access to information to a wider section
of the population. We shall retum to the issue of accountability in Section VI1.2.3.

{iii} Money matters at community level

Money matters are crucial in two different ways at the community fevel, i.e., {a) how to
financially sustain CNRM, and in particular management acivities and CBOs, and {b) how
to ensure a fair sharing of benefits from the exploitation of farest resources.

* Funds to run and sustain SNBM

The issue of compensation for work associated with CNRM is still the object of debate.
Based on their experience in Gambia, Bojang and Reeh {1998) argue thal community
members should not receive compensation as this would be perceived as a salary paid for
activities requested and supervised by "outsiders”, thus reducing ownership of the process
of developing CNRM, which they have agreed upon. However, other examples show that
transaction costs of CNRM can over-burden the villagers involved in running it, and even
when soms compensation is planned, it may not be perceived as fair (e.g., the SIWAA case
in Mali — Hilhorst and Aamink, 1589). The issue is often exacerbated by the time it takes to
reach an agreement on CNRM, especially an the part of the forestry service (e.g., in the
SIWAA case in Mali). Inadequate compensation might also favour free-riding in that seme
peaple might prefer to make maney from the sale of forest resources than work for free for
CNBEM initiatives. Some villagers might also compensate themsslves, like in the case of the
Blantyre City Fuelwood Project in Malawi. This might be accgptable so long as it is done
with the consensus of the community.

In several insiances, CBOs have their own schemes to generate income to cover their
recurrent costs. This can come in the farm of fines for trespassing local rulas {e.g., SIWAA
case in Mali), from selling confiscated forest produce (e.q., Mwanza Project in Malawi),
taxes on the exploitation of forest rescurces or eniry fees in safari-type eco tourism. The
former sources of income are normally not very sustainable, since good CNRM should
imply tess and less offenders over time.

Costs associated to technical operations to develop forest management plans ars often a
barrier o CNRM schemes and are discussed further in this paper (see section IV.1.3.(i)).

* Benefit sharing

The success of CNRM projects often hinges on the perception that the benefits from the
utilisation of natural resources are fairly shared within the community. Some generic
lessons can be drawn on this issue, based on experience documented in recent literature
ie.,

» Despite the acknowledged key role of sufficient access o benefits in the success of
CNRM, in some instances, the increase of control over Agcess to natural resources has
been a highear incentive than access to benefits {e.g., in Namibia, - Janes, 1299; The
Gambia — Bojang and Reeb, 1998, and in the CAMFFIRE Project in Zimbabwe — Peter
Frost, pers.com.);
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> CNRM initiatives where community parlicipation is mainly based on financial incentives
face a sustainability challenge if they do not integraie institutional issues (g.g., CNRM
initiatives in Central Africa — Nguinguiri, 1598b);

In relation o the above, fair benefit sharing largely depends on the interests and
behaviour of the village authorities, and this was discussed abova {Saction IV.1.2.{i));

v

¥ It seems also often mare difficult to achieve when resource asset has a highly
marketable value, an issue also discussed earlier in this paper {(Section 1¥.1.1.{));

» Murphrese (1993) states that “differential inputs must resuit in differential benefits” i.e.,
thase who most heavily bear the cost must benefit in proportion to thase costs.

# In some countries, like Namibia, the use of benefits is left to communities {Jones,
1998). In many cases benefits are not reinvested in natural resource management, but
rather in shorl-ierm operations:

* dividends to individual households’ income, which be used at their own discrafion;

* community social infrastructure (e.g., health centres, schools) {Jere of af, 2000). While
such investments have more chancss o benefit all sactions of the community than
those in productive activities, they also increase the risk of free riding, in that some
individuals might seek to benefit both from the social infrastructure and still expleit forest
resources without following CNRM agreements {(Nguinguiri, 1998a);

= a combination of the above.

# Evan when a proportion of the benefits from the uiilization of natural resources is
earmarked for managing these resources, as in the case of CNRM in The Gambia,®
the main purpose is often more linked to the use of the resources for livelihoods than to
emiironmental precocupations.

In several instances, ihe middleman has the lion's shars of benefits from the
exploitation of forest resources. However, some mechanisms have proven successful in
mitigafing this inequity, e.g.:

\'_.i"

" producer price fixing for fuelwood in Burkina Fasa (Ribot, 1895);

* providing direct access to urban markets to villagers, hence bypassing the middleman
{8.g., the ILO-funded Kita project in Mali}. However, this should be accompanied by
measures to replace different services often provided by middlemen, e.g., credit
systems, information from urban centres, sometimas transportation);

*improving villagers' access to market information.

# The capacity of villagers to manage financial resources associated with the exploitation
of natural resources is often far from rigorous. Some well-intentioned government

“ In The Gambia, about 40 per cant of the proceads from forest management activities should be reinvested
ir the ferest {(Bajang and Reeh, 1998).
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measures do not help when not accompanied by suppartive mechanisms to ensure
effective spending of the benefits. This is illustrated in Box & for Cameroon. Again there
is a need for a negotiation process here, with a referee role indispensable when i
comes to financial relationships.”

Box 6: The low elactiveness of government measures aimed at formallsing benefil-sharing betwean
logging companies and communltles In Cameroon

In 1997, the Gamerconian government issusd a regulation aimed at formalising the portion ¢f benefls logging
companies should pay to local communities, as a complgment to the exsting dialcgus systems (fenwe o2
paiabrs). Two measures wers promulgated (Brown, 1998}

«  Anarmual tax per hectare of the logging concessions (Unitds Forestigres d®Aménagement — LIFA), whish is
annually revised by the Ministry of Finance. The revenues inctirred are supposed to be shared between
the State (50 per cent), regional council {40 per card) and communilties (10 per cent), Howawver, thera is
ampla avidence that this regulatian is widely net enforced {Bigombs Logo and Nkoum-Me-Tseny, 19268},

+ 1,000 CEAIm® from sales of standing volume {ventes de coupe) should go to neighbouring cammunifies and
used for the development of social infrastructure. Again, this is often nat respected because loggers either
count an the ignorance of villagers and do net pay, ar pay an apparently large sum at the beginning of the
operafian, hoping that it will avoid them paying the full amouwnt eorresponding to the volumes ssploited
(Mendouga Mebenpa, 1993).

More broadly, thers are concems on the capacily of local communitiss to expend such tax windfalls sffactively,
These relate not only to the balance between cammunity and individual gains, but alse o the frequent lack of
managetnent experience at village level. Moreaver, thess taxes might be seen as a simple right {o share the
profits from lageging so lang as the company is in the neighbourhood, and thus do not necessarily lead to better
management of forest resources. Thars i already evidence that environmental concems are far behind other
mgre shart-term needs that can be addressed by the revanues from these taxes (Mendouga Mebenga, 1508}

These taxes could becoma an entry paint to stucture partnerships between local actors, so long as the
govemimart favours the processes of negotiation and setting of agreements versus an automatic and often
counter distribution of profits, which often praves counter effective io GNRMin the leng run.

Source: Mendouga Mabenga, 1928, Brown, 1988 and Karsenfy and Joiris, 1993

fV.1.2. Ra- The Siate

{i) Political will at local level

For CHNRM initiatives to bs launched, at the very least there should be an
acknowledgement on the part of local political and traditional leaders that negotiation is
needed for local development. This is often not easy to achieve, especially where power
disparities are significant, as it may undermine the power-base of the ruling elites. De Graaf
{1996) proposes several mechanisms o mitigate this. These include the review of formal
policies and their implemeniation, the "mapping out” of who does what and how, and the
regular interaction with decision makers fe.g., through workshops, one-te-one contacts,
high level steering groups, task forces, etc.). The ‘4Rs’ tool introduced in Section 1IL.2. {see
point 42) and used in Chapter V, might provide a good framework for this iype of
interaction, starting with a local burning issue. The multi-criteria analysis approach

* This will be further discussed in Chapter V {see Section V.3.3).

“ |t amounted to 2 500 GFA/ha in 1997 and 1,500 CFAMa in 1998 (Mendouga Mebenga, 1998 and Browr,
1993),
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presented in Annex 1 might be another option or a complement to the ‘4Rs’ framework,
especially when dialogue between stakeholders is blocked.

fily Farmal technical and administrative taols to requlats rights, power and authority 1o forest
resources - Management plans. maps, permits and national interest.

Despite a widespread discourse on decentralisation, sxamples of real devolution of power,
resources and authority beyond local governments are scant, if any. Permits are required
all over Africa once a villager wants to make commercial use of forest products. in addition,
forest management plans and a management organisation add other requirements where
comrounity-based land use and forestry intiatives are in place. Othar instruments include
guotas and managemant by the State for reasong of national interest. In practics, these
requirements often strongly limit the armount of contral over cornmercial decisions devolved
to rural populations, i.e.:

> Quotas of exploitable resource and rules of cutting are usually deiermingd by the
forestry service. One notable exception is Mali, where the annual quota is decidad by
an ad hoc commission composed of two representatives of the lpcal management
grganisation, one from local government and one member of the forestry service.
However, aven in this case, allocation of guotas rests in the hands of the Governor,
hence a governmental body at the regional level, which is also in charge of solving
confiicts on that topic.

It is often the local elites, who have more aceess to the information and political
leveragea, that compose the management organisations;

b

# Management plans usually include a mix of technical and econamic decisions. The
need for a management plan is in itself laudable. However, it zlso bears some problems -
in terms of practicality, risks of discrimination, and unfair use to restrict access to forest
resources by local users, l.e.:

* Is it really equitable to use formal management plans in a context of poorly educatsd
and often illiterate pecople? Obviously, only a smal fraction of the local population would
really participate in the elaboration of such plans. Moreover, costs of operations
associated with management ptans are often prohibitive for commurities,* and
vulnerable to their appropriation by poweriul local elites;

* 151t feasible - especially in erms of capacity needs and cost effectiveness - 10 expect '
every rural community to articulate 2 management plan when it wants to use forests for
commercial purposes?

* Management plans can somstimes be used in an unfair mode 1o restrict access to the
resource. For instance, int Senegal, according to the Forestry Code, a community forest
-maragement plan can be refused bg the iocal forestry service, which can, in tum,

accept the plan of whoever it wants.™ A similar situation can be found in Mali, however

= Brawn (1999) reports that the ¢asts of inventory before exp'lnl'tatlun alone can well antount 10 LISE 75 par
hectarg or mara in Cameroon.

M theory, another law, i.&, the Law cn the Nafional Domain, reguires that the agreement 1o exploit forest
resources can only go to loecal gitizéns, on an individual or group basis. However, this provision is, mare
often than not, ignored {Capafric Stratégies, 1997).
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with the difference that, under the new decentralisation programme, it is the forestry
service that submits the management plan to the municipal body in charge for
atceptance. It remains fo be seen how the recent laws on decentralisation’
regionalisation and transfer ot competence in these two countrias will change this
situation. In Cameropon, community forestry permits can be withdrawn from villages for
reasons of national interast (Uilllte Publique — Bigombé Logo and Nkoum-Me-Misery,
1998).

More broadly, one can wonder if formal plans that cover many years really make sense at
community and farm lavel, gwen 1he need for flexibility to adapt to yearly changes in
climatic and/or market conditions.” Therefore, perhaps vearly programming rather than
long-term planning is necessary, at [sast to inform the municipal level of the expected
contribution from local government agencies. Long-lerm planning is more necessary at
municipal level, as a component of higher administrative planning levels. In short:

*» Planning what to do should not apply to the whole farm or community area, but rather to
the municipal level.

#» What is rather necessary at community level is planning what nof fo do, i.e., standards
and norms that ensure envirpnmental conservation even through productive use of
naturaf resources. This is what actually happens W‘Ith taboos and other restrictive rules
regarding natural resources in indigenous societtes > This and the frequent parfitioning
of land according to its different potantial by rural communities can actually be seen as
the predominant form of land use planning in rural areas of Africa.® Yet, it is not
officially recognised because it is not in a written form. K thus seems a good basis for
local planning and collaboration, but the key test often lies in its resilience under
increased pressure on the resource asset (e.g.. by population increase, outsiders
claims, gazetternent, sic).

M Karkhof (2000} provocatively argues thaf formal managemént plans are not necessary for actual
management and do not necessarily constitite a form of progress. He gives the example of Francs, whers
barely 1 per cant of all forest estates has a written management plan; which does not imply that 32 per cent
of the farest estates in the country are nct managed. On the same line, Kaimowits {20003, reviewing Sofia
Hirakuri's recent stucly on “Enforcement of Forast Laws in Finland® points qut the fact that Finnish kaw does
not require fargst owners to have farest managemend plans, although the government encourages them o
uge management plans to improve their operations. Flans are reqmred howsver, io qualify for loans ar
subsidies.

A compansen between lagal managemant of natural resources and a foothall game mipht be useful to

further clarify the differences hetween what should and what should not be planned, ig.

s in foatball, rules are set by the Federation in arder ta determine mainly what can not be dene on the
pitch;

« there are na official plans aimed at telling players what to do at svery moment of the gams

« overal taclics are the enaches' task,

The gormparison with local management of natural regaurces holds if one compares the Federation to

runicipal eouncils that would includa representatives from communities and farmers, coaches to local

leaders and players to individual farrners.

" Kany resaarchars and practitioners have documentad this, e.q. Kerkhof (H00) for Sahel, and Jairis
{1925} for Central Africa.
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The resirictions discussed above are ofien relaxed in several ways:

* The nor-enforcement of formal regulations at focal leve!

In many rural areas of Africa, what prevails is a mixture of informal arrangements between
villagers and local foresters and the reliance on customary rules io regulate daily activities.
This siuation is not always conducive to equity nor sustainable management of forest
resources because:

% on the one hand, informal arrangsments favour the more powerful individuals and/or
groups as well as actions aiming at short term benefits;

% on the other hand, customary leadership tends to loose authority in many areas,
especially under strong pressure on the resource from exogenous forces.

*L.oss of authority by local foresiry services due to changss in land managers
This happens in several quises, e.g.

> Ngaido {1994, cited in Ribot, 1995) gives the example of a county, in Niger, where the
new land managers increasingly shift from local citizens to dignitaries, civil servants,
merchants, and almost sixy per cent of these new owners come from Niamey. In the
wake of the government's objective io increase national sel-sufficiency, agricultural
production ohjectives prevailed over local self-sufficiency and a lot of forests were
turned into farming fields. This physical change as well as the clout of the new land
managers resulted in the loss of control of land use by the local forestry service.

» As “experimertal laboratories”, projects are often authorised to iry innovative
arrangements. In Francophone West Africa, this phenomenen is epitomised by the
projects that used to promote the “Gestion de Terroir” approach (GT).* Indeed, it is
mainly via projects that success stories on CNRM are known and reperted beyond the
local level. This does not mean that success stories only occur in the context of
projects. In many instances, they happen without being noticed by outsiders.
Monetiheless, projects offen seem to play a catalyst role in good CNRM. Yet, this
privilege may stem precisely fram their artificial, non-political and limited {both in time
and scope), hence non-threatening character vis-a-vis existing power structures in the
“real” world.

“:.I'

Decentralisation is aimed at reinforcing local decision making, but often results in mainly
strengihening local elected bodies, ofien at the expense of traditional authorities, but
alsa local forestry services. This issue is discussed further in this paper (see Section
V.1.3.{m).

The use of maps is another cause for concern in the development of CNRM. The diificulties
mainly stem from different rationales to represent and delineate forest areas between local
communities and “modern™® entities. This is particutarly the case in areas where forests still
represent the most widespread ecosystem and are closely linked to rural people’s way of
life. The Congo Basin epitomises this situation in Africa, and differences of perceptions

3 «astinn de Terroir refars ta a village land management approach widespread in Francophone West
Africa.
¥ sodern” here refers to government official and expens.
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have recently been documented by several authors.”® Karsenty and Joiris {1899} have
neatly synthesised them as in Table 5.

Table 5: “Modern™ and “customary” perceptlons of forest areas in Central
Africa
LT T GEE R T A LW Moderh” representation” 7 - ] Customary “representation . -
Struciuring principle Territory Soctal exchangas linked o spaces
Bagis for delineation Gisometricizaring Wetworl of inferwined spaces
Knowledoe basis Limits Locations
Allocaticn pringiole Specialisation Muliplicity of uses
Economic rationzla Profit maximisation Risk reduction and minimisation of
rigximum profits
| Judicial basis | Property | Heritage ]

Souree: Karsenty and Joirs (1999)

One major consequence of these differences is that, while the Siate tends to exclude
people according fo well-delineated spaces (i.e., the purpose of zoning), forest dwellers’
exclusion principles are more iinked o different practices, and these evolve over time. Joiris
(1996} and Vermeulen and Dethier {1998) have clearly shown the danger linked to the
current legal prevalence of the State’s logic in delineating CNRM areas: it often results in a
considerable reduction in size of “cusiomary” areas, hence entailing over-gxploitation
and/or encroachment by villagers. This and also cost-effectiveness considerations havs lad
many specialists in CNRM to guestion the pertinence and feasibility of nation wide zoning
programmes (Vermeuien, 1997, Kerkhof, 2000). Rather, they suggest thai the delineation
of community areas should be l&ft to local governments, togethsar with customary
authorities and villagers. The way forward reguires a negotiation based on the principle that

. both systems are legitimate, and that informal management does not necessarily equal
poar management.

resentation of communities' interests at local [avel

Finding the right mode of representation of communities’ interests is still the object of much
debate and experimentation throughout Africa. This is & crucially important and problematic
issug, both within village commitiees and within elected councils at local government level.

As regards representafion within intra- and inter-village commitiees, a review of several
recent experiences of village commitiees in Francophone West Africa shows that: {Bonnet,
1885; David, 1895, Hiihorst and Aamink, 1999} -

#* The most effective bodies have started very informally and have shaped gradually,
according to first lessons learned from their involvement in natural resource
management. However, lstting CBOs develop a5 the need arises — as opposed {0
creating new structures to answer administrative requirements — takes time, e,
typically up o ten years;

¥ Technicians should not have the majority of seats in local decision-making bodies, in
order to avoid technical maiters deminating the debates;

* Sae in particular Joiris {199€) and Karsenty and Joiris (1998} for Central Aftica, and Pénelan (1857),
Yemmeulen [1957) and VYan den Berg {1988) mare specifically for Camaroon.
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There is still a debate on the pros and cons of decisions being taken by committees,
representing one or several villages, as compared 1o gereral assembiies, wherg
everyane can listen and make their opinions known.

A few lessons can be drawn from recent experience as regards the representation of
communities’ interests within local councils, i.e.: {Dubois, 1997}

ho

F

!

hd

Elected bodies are not necessarily representative of local stakeholders’ interests, in
particular in the absence of independent candidates to the polls;

Likewise, local leaders are not a guaraniee of good representation;

What seems more important is frustworthiness, a key ingredient, e.g.:

* setting up of parallel structures to the formal ones, where important decisions are
actually taken. These can be formal, like the Resistance Councils in Uganda, or
informal and more culturally entrenched, as in Tanzania and many places in West
Africa;

* working through traditional leadership structures, e.g., the reintroduction of traditional
leaders and traditional leader boundaries in Zimbabwe;> :

* ¢reating sub-committees in order to separate managernent from advisory functions, in
some “Gestion de Terroir” projects;

* appointment of ordinary "honourable citizens” who command respeet in local

negoliation, e.g., District Conciliation Courts in Burkina Faso (see Box 7}, Village Forest.

Cormmittees in the Duru Haitemba and Mgori woodlands in Tanzania (see Box 8}

* allowing for the presence of independent candidates in elected bodies. This can go to
the exireme position of refusing political militants to the polls, as in the case of Burkina
Fase, Uganda and Ghana.

Box 7! District Conciliation Courts in Burkina Faso

District Conciliation Courts (DCC) have been ereated since 1983 to seitle land disputes. They are
chaired by Préfets (District Officers) and composed of four lay-assessors. Interestingly, these ara naither
cusiomary chisfs, nor political militants, but rather *honourable citizens" from the community, .g., retired
schoal taschers, old members of the civil service and, 1o a lssser extent, youngser igh school graduates
who usually play the tole of secretariss, The blend of a central government representative and
respected community members provides a rather good balance of state interesls and community voice,
hence a rather fair reprasentation of intarests.

However, the DECs and the Préfets have been facing problems in applying nules, be they inspired by
cammunity nerms or formal law. This is mainly due to the co-gxistence, at local level, of formal
requlations and custamary rules. In practice, it has resulted in:

+ A dichotomy in which BGCs and the Préfets have either total or na control at all on the outcomes of

land disputas. Thiz usually sterns fram sither rigorous applicaiion of state regulation, or a ‘Talssez-
fairs” atfitude, leaving decisions to local population groups, semetimes with tragic consequences;

T Under the new Traditional Leaders Act, Villages are now seen as the guardians of the land and naturat

resources. But the outstanding questicn is whare does Zimbabws find the financial resources ta implement

the Act and how can democratic and traditional leadership principles be balanced?
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+ Insome instances, it i the invocation of possible wse of coercive means by the state that leads 1o the
settlement of conflicts cver land.

In sum, the regulatory procedurs concerning use of land and, by extengion, of natural rescurces, seams to
combine the logic of state law {aiming mainly at achieving order] and the substantial, although sometimes
radical logic of local communities, thus often leading te new "local laws".

Source: Lund [1996)

Box 8: Local farest management in the Duru-Hajtemba and Mgori miomiso woodlands, Tanzzsnia

Lip w2 19534, fhese woodiands were under gavernmaent control and management. 7 Nelr condiion nas baen
steadily degrading due to encroashment for farming, grazing, hunting and charcoal making by local peopla,
and timber extraction mainly by cutsiders.

In the case of Duru-Hatembya, plans to establish a forest reserve promptad lacal iphabitants from fivie
villages o take ag much as they could fram the forast as fast as posesible, undermining the congervation
effort. Henee:, local authorities informally agreed with project staff that gazettemnent wauld be suspended,
subject fo demonsiration thad local communities cowld halt forest degradation, This implied that Ingal
communities woild be responsible for daily managament and coriret of the forest. This launched & very
dynamic process by the villagers, including:

+  Drawing-up zimple but effective management plans, which mainly comprize rules conceming the use of
the resolrces, and the modalities of finfng offenders. Any uze considered damaging was banned, even
if it provided income 40 some local groups (e.q., charcoal buming, tree falling). Plans were refined and
validatad during village assemiblies.

= Setiing up of Village Forest Commnittees, as parallel decision-making bodies 1o the official village
councils. The compasition of the committees rapidly shifted from village leaders to ordinary villagers, a8
8 responae ¥ previous mismanagement of funds and the conssquent need for greater accourdabiity.

+«  Selection of 100 Viliage Forest Guards fo confrol abuses by bath outsiders and insiders - govemment
had previously employed only two forest rangers.

~| »  Subseguently, village plans and rules have been ré-wiitien as by-laws, formally approved by the district
authorities to provids the necessary lagal back-up to infarmally derived regulatoty insruments. This and
the antitisment of village land have tumed commianities into lsgal owners and managers of their own
forast raserves.

¢ |ocal foresters and ouiside advisers have provided only ad hoo assistance, e.0., advice on legdl
matiers and resolving of inter-villags boundary disgtites.

Since the process began, degradation of the forest has reduced sionificantly, at no cost tothe govammant.
Om e other bhand, communiies bavs geined power, freolgh ownership, increased responsibiiy but alen
access to benefits fram the resource. Finally, local forestars have been lkberatad from the enercive raly,
wihictt failed to pratect the forest, and are bettar able to provide technical assistanoe.

In 1985, a similar dynamic process was launched by local communities in the Mgor forest, with simitar
outcomes.

A major reason for the succsss o date of this lies in the fact that it was inifiated locally, without cutside
prassures, nor tha usa of blueprint scheames. The important role of the governmeant has been to let go of its
Pawars.

Soursa: Wily (1837)

ivi Absorption capacity and trainin

This is a controversial issue. In many developing countries, managerial and technical
capacities are often weak, particutarly in rural areas. However, other factors tend to foster
and even, sometimes, create such weaknesses. For instance, lack of financial resources
increases dependency on donors and hence on the views and priorities of outsiders.
Several examples - mainly from Latin America - show that, when given the chance and the
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appropriate conditions, local authorities show good skills in administering development
inittatives and achieving their own objectives (e.q., see, 8.g., Fizbein (1997) on Colombia,
and Faguet {1997} on Bolivia). The perceived lack of capacity has been addressed by no
end of capacity-development initiatives but these have failed, in the first place, to identify
weaknesses and fo assess needs. Often there are misunderstandings between the
supporting (central or foreign) and reciplent {decentralised) agencies. Freguently, these
misunderstandings are caused by diverging objectives, unrealistic scale of iniliatives,
conditionalities attached to the use of funds, and instituticnal weaknesses.

There are also many meanings of capacity and donors have often ignored the
political/power dimension - the capagcity for good govemnance. Dia {1986) emphasises this
in distinguishing between technical and institutional capacities.

= Technical capacity focuses on resources, i.e., the supply of skills and transfer of new
technology, methods and systems. In this context, capacity development is essentially
associated with training, education, and technical assistance that complement local
supply. Technical capacity relates to the supply-side approach 1o capacity development.
A maijor concern is the adequacy of resources: does the country {or department,
community or other organisational unit) have enough qualified and experienced staff,
moneay, infrastruciure and eguipment to do the job? If not, then the implication is that
migsing resources should be provided. The supply approach has dominated aid
agercies’ attempts to promgote capacity development.

3 Instiutional capacity focuses on the ability of the country to make optimal use of the
existing lechnical capacity and resources. The focus here is on capacity utilisation and
absorptive capacity. It is mare a demmand approach, i.e., ‘What are the features of this
institutional enviranment that will encourage striving fo do a good job, and make good
use of the resources they have available?. Herg, the main issues are:

* Commitment of leadership;

* Local ownership;

* Legitimacy of institutions;

* Accountability to clients;

* Altonomy of organisations;

* Incentives to service and improvement of performance;
* Enforceability of rules.

Given the controversies over capacily issues (see section 4.4.1), and the usually

disappeinting perfermance of capacity-building programmes, a step-by-step approach may

be the best way forward:

¥ Start by agreeing on objectives of development initiatives with local stakeholders;

¥ Clarify/fre)negotiate roles between the main stakeholders;

» The above two steps should serve as a basis for jointly defining capacity needs, as
aprosed to capacity building objectives being decided mainly by donors and/or national
govamments;

Assess jointly with local stakeholders what can be achieved using the existing
capacities, thus focusing on capacity use prior 1o capacity development;

‘_f
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Azsess where weaknesses fie and whad iypes of loca) parinersnips might overcome
them;

\_':I'

» Encompass both technical and instifutional capacifies 50 as o address the key hidden
institutional problems related o good governance;

* An initial build-up phase through a series of small-scale experimentation projects is
oftan advisable.

From the above, it follows that a lsarning-by-doing philasophy should pravail in rural areas,
at least in the early stages of capacity development.

Mayers and Kotey {1286}, reviewing several community-based inittatives in Ghana, confirm
that the provision of fraining is not necessarly a prerequisite for successful initiatives in
local forest management. Assistance ¢an be provided as needs arise and as part of a
partnership process.

Training should concermn not only technical but, also, managerial and planning matters.
Materiais relevant o training are best conveyed in the context of real issuss and activities.
This closely links training and the application of knowledge - a very effective way for
trainges to gain tangible benafits from their newly acquired skills (Club du Sahel/OECD
1998).

Research Centres and private organisations such as NGOs or locai consulting firms have.a
vital role to play in the provision of training to local communities {(see, for example, Bonnet,
1985 and Hilhorst and Aarnink, 1999). NGOs in particular often also play a key:part in
*smoothing” the intsrface between government agencies and communities when-distrust
characterises the relationships between these two local actors. This is sornetimes difficult,
when NGOs are born out of resentment against govemments, and are thersfore not
predisposed 10 ensure goverrment invoivernem in cotnmunity-based initaives. Moreover,
NGOCs have often proven weaker in the process of scaling up community-based initiatives
(Farrington and Boyd, 1997; Turion of &f, 1998).

{v} Relationships between elected bodies and iine agencies

Decentralisation is on the agenda of many national policies in Africa. Cne major
consequence af this might be the reduction of decision-making power {or local forestry
sarvices. For instance, in Mali, the local council can ask for technical assistance from
whatever body it deems more appropriate between the local forestry service, research
centres, NGOs or consuliing firms as regards the management of non-Reserve Forest
Land (Dubois et af 1296). Reducing the clout and tasks of the Forestry Services might
improve CNRM given their inadequate resources and also the bad image this service
irequently has within communities. However, it remains to be ssen if providing more
authority to elected bodies will imprave the situation. It all has to do with the representation
of community interests, an issue discussed earlier in this paper (see section IV.1.3. {iil)}. On
the other hand, there is a real danger that relationships betwsen slected bodies and line
agencies right suffer from decentrafisation, adding to the irequent confusion in
stekaholders’ roles in GNRM. Box 9 iliustrates this in the case of the Mulanje Maountain
Fraject in Malawi and, at country level, in Zambia.
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Box &= Siate Actors: How do they get an?

filutarie Mouriain, Malawi

"The issuas surrounding encroachment of the reserve have become highly politicised. On the ona hand with the
coming of democracy, people think that they ¢an do as they please. Some encroachers said that they had
started clearing land because they had heard politicians saying that they were free to cultivate any land that was
not being used, such as indigenous forest, or in betwsen trees in planiations. From the reperts made 1o the
Forestry Department, and from what our informants told us, it was clear that many of the ringleaders wera party
chairmen. Several imfarmants also claimed that they had been encouraged by the local MP. In fact it was
reported that relatives of a lacal MP had closed the forestry road in order to farm without being hampered by
forastry warkers.

Despite the democratic dispensation, many people, including civl servants, are infimicated by poiticians
including the MPs and party functionaries. The Forestry Department, with the support of the ministty as well as
fram MMOCT, nasds to be firm in educating poliicians to uphald the rule of law. In co-managemsnt poiticians
should not be given a bigger rale than they dessrve”,

Source: De Gabriele, {18959)

Zambia
iIn order to work, this concept {CHNRAM) requires a lat of commitments fram the political and Govermmeant
agencies. The current situation conceming forests is that they are usually used as & papularity campaign.

JV.1.4. Some elemenis for comparisan between Francophone and Anglophione Africa

Wiajor differences in ways of governing and regulating between France and Britain have
besn transferred to Africa during colonial times and are still noticeable today. As regards
natural resource management, some of the major differences are summarised in Table &
{drawn from Buttoud, 1997: Le Roy, 1995, Parren, 1994 and Mortimore, 1996).

Facts reveal thai, despite important differences in the way public authority has been
implemented and in the concerns of foresters in Anglophone and Francophone Aifrica,
deforestation has been occurring in both language blocks since colonial times. This might
imply that

% State official control over land in Francophone Africa bears less impact than expected
on the fate of the forest. This has to do with the prevalence of customary rules at the
resource lavel whatever the official system is, and also the frequent situation where the
State is present in absentia to enforce its rights to land;

» So far, de facio administrative decentralisation, even if more noticeable in Anglophons
countries - does not sesm to have necessarily fostered better management, let alone
conservation of natural resources at local level. The explanation lies prababiy in the
usually poor performance of decentralisation in terms of efficiency, accountability and
participation, even where it has been in place for several years. Hence, even if
Anglophone forms of public authority have a potential advantage in facilitating good
local governance, it has yet to materialise because true devolution of powers,
responsibilities and means is seldom present at local level.™ One often-cited exception
is the decentralisation process in Botswana. However, in this case, some authars would
argue that one major explanation for the efficiency of the process lies in the dominance

B However, in Cameroon, the only African country where both Francophane and Anglophaone fypes of
governarce can be found, informal exparimentation on CINRM is fore possible i the Angloprone than fna
Francophone areas fJohn Casey, 1997, pers. comm.}
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of bureaucrals in the process, hence reducing people’s parficipation in the decision-
making process (De Valk, 1880). One should however note that unsuccessful
administrative decentralisation has, however, not prevented interesting initiatives in
CNRM to deveiop. This issue will be discussed in Chapler V1.

Table 6:

Some of the major differences between Anglophone and Francophone

Africa in respect to natural resource management

i Anglaphane Birice

CFrancopRone Aftica

3. Public authority

=  Public suthonty is much lezs cantralized, more
amphasis being placed on private initratves and local
bodies. Mors recognition of the role of individuals
Hence the influence on:

* Aciing during cofonial times ard after
» Indirgct rule, ie., via the raditional authorities, lsaving
undisturbed several customary rights

* 1 and fenuna
s Land belongs to Iradifional authorities, but is managed
by the state on their behalf

* Rgguiating instruments:

s Hather than codes and regulations, ane speaks mare
of statements and frameworks

+« [wiztence of commissions, composed of respectsd
individuals, who advise govemments,

* The approach fo parficipationr

«  Active participation is more & tradition thar in
Francophone Africa, although it sometimes meanz the
shanng of benefitz in plantations (employment far the
fandless; monetany banefits for the landlord).

YL aw Spstam

« Common Law, hence rElying an precedents. Wore
flexitle and adaptive, but less securing and mone
cumbarsome.

* Administrative decentrafisation

Given the prevalence of local dimension in requlating public

affairs:

s defacto decentralisation has been in place for 2 Inng
fime:

+« the process is much less politicised, wath rntore powsr
given to civio 51:rr3i»erj.r3 :

= Fublic authorfy is much more centralised and a state
matter. It is made of a set of institutions aimead at
gontralling the private sector and individual iniatives,
Hence :

Direct ruling, formally nullifying customary rights

* Land belongs to the slate

+ Theneed for codes and regulations;

+  Parlicipation is aften seen mors as a mesns to consult [,

peapla and change thelr behaviour,

s Civio Law, with codes Tnat contaim exphicit roles ancd
requiations - Less flexible, but more securing.

Given the prevalence of state authority:

= decentralisation is starting and is oftan inspired Ly
European models

s tha process is very much politicised, with litle counter
pever from civic society

2. Forest palities and status (Source: Pamren, 1984)
Ghana

= [Dwrng and since colonial fimes, conservation has

Céte dlveire

« Dwing colonial tme  and some  years  aifter

* In Ghana, no-partisan stsctions determine tha composition of 2/3 of District Assemblies. Tha remaining

1/3 of municipal councillors is neminated by the gavamment in consultation with local econamic and secial
groups (for example teachers, ex-police or miittary personnel, chiafs and/or membears af the clergy - Ayree,
1896, cited in Dubois, 1997}, hence refatively independently from political parties. In Uganda, members of

Fesistance Councils must stand as individualz, not as militants of palitical parties (Brett, 1983, ¢iad in

Dubois, 1897).
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basn a cancern. independence, attentian was focussd on  timber
praduction.

+ Significant deforestation, howsver with fitfle diect | «  Significant deforestation partially directed by the state
intervention of he state. through the development of large-scale operations
{2.g., ubber and plantations)

Iv.2. Possible combinations of local features to assess the feasibility of CNRM

in Section [V.1. we have discussed the local circumstances that matter most in CNRM, and
in some instances, suggested ways to overcome some of their complicating aspects. This
section aims to provide some examples on how some of these features can be combined o
assess the feasibility of CNRM and its potential to achieve the goals mentioned in the
TORs, i.e., better forest managemsni, poverty alleviation and improved participation. Three
different “entry points” will be used to illustrate this:

» If conservation is the main purpose of CNRM, then the IUCN framework presented in
Figure 8 might prove useful (IUCN, 1988);

% Table 7 illustrates how different linkages between livelihoods and forest resources
might impact on participation, poverty alleviation, local governance and forest candition;

Finally, Tables 8 and 9 start with the forest condition — as the less manipulatable {actor
of lncal contexts — and combines this with ather factors to assess possible impacts on
CNRM. It concemns situations likely to be found in Eastern and Scuthern Africa. In
dascribing 2 tvpe, we have used the following criteria:

v

* commercial value;

* well/not well endowed area;

* extent of presence of resource users, together with importance of agriculture;

* State/customaryfother tenure;

* clout of private sector in local economy and politics;

The feature which most dominates in the management decision-making process
determines the type.

Of course all the types presenied in Table 7 can overlap, and there are many others.
For instance, wildlife can be found in “iypes” 1-3, a watershed can be found in areas 1-
4, etc.

It is also important fo note that types 1 o 4 can change over time, e.g., state land can
revert to customary land, degraded land can be “rehabilitated” and "open” areas can
become settled farmland.

Superimposed an this are the characteristics of the local actors discussed in this
Chapter. Like the resource, these characteristics are not static.

As noted before, State contral in Francophone Africa has had less impact than
expected on daily realities at the forest level. Therefore the discussicn in Tables 8 and 9
is partly relevant to Central Africa. In fact the official division between State and
Customary land is what many promoters of community ferestry in Central Africa wish. In
that sense, Tables 8 and 9 might also be seen as the illustration that even this does not
necessarily lead to successful CNREM, as also atiested by the reality in Anglophone
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Africa. We tend to argue that the significant influence of large {foreign) logging
companigs might explain more the lack of progress as regards GNRM than the iack of
land ownership by forest populations. A thorough discussion on the role of the private
sectors is outside the scaope of this paper. Tables 8 and 9 should therefore be sesnas a
simplified picture an ideal situation compared to the realities of Ceniral Africa.
Therefore, tne discussion of fnese Tables bear some relevance to that Ragion

Few elements of Tables 8 and @ might apply to more arid areas of Africa, such as the
Sahel, due fo the peculiarities of these areas as regards forest resources and its relation to

rurai folks, i.e.:

* The local climatic conditions are very variable from one year ta another, with rainfall in
particular being very erratic;

" As a result, forest land is usually composed of scattered trees, bushes and grass;

* Forest areas are used 10 a large extent by pastoralist groups, whao see forests mainly as a
saurce of forage {tree leaves and grass);

* A gignificant proportion of activities within CMBM initiatives aim 2 protecting the fow
resources available, not use these as a source of income;

* If income is at stake, then farest resources attract mainly national interests.
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Chapler V: Getting the “4Rs’ right in Collaborative Natural Resource

V.1.

Management

Introducing the ‘2Rs’

In 1895, the Danish Ca-operation Agency {DANIDA) requested the Intematicnal Institute for
Environment and Development (IIED) to design a project that would lock at capacity needs
to achieve SFM in Africa. This led to a reflection on how 1o deal with the rather vague and
broad concept of capacity in the context of the current transition facing forest management,
especially in less developed countries. This reflection has resulted in the definition of g few
basic principles:

(i)

(v)

Stakehalders' roles need 1o evolve

This is because the current fransition in forest management has led to primary
staksholders’ moles - the Stats, the Private Sector and the Local Communities -
being currently questioned and needing o be (relnegotiated. As a result;

Need to agree on roles béfore assessing capacily needs _
Cluestions such as wha dogs what and how have fo be addressed before being
able to mag cut capacity needs.

Need 1o acknowledge the power dimension of capacity
This in turn leads ta the need to encompass both technical and institutional
capacities, as discussed earlier in this paper {see Section IV.1.3.{iv)).

Need for proxy Indicafors of sfakefiolders’ power

As discussed earlier in this paper {see Seactions 11.4. and 111.2.) power disparities are
difficult i assess directly, and indirect means such as stakeholders’ roles have
proven useful as a proxy measure of power.

Need to focus on tangible elements fo define roles

This stems from the need to avercome the relative inefficacy of learning processes
and the existing confusion conceming the institutional setting and legal framework
for natural management in Africa. It has led to the working definition of
stakeholders” roles via the balance in their respeciive ‘4Hs’ .., their Rights,
Responsibilities, Returns/Reventies and their mutual Relationships. This framework
is Illustrated in Figure 9.

Figure 9: The “4Rs’ framework to define stakeholders’ roles in forest

management

/ Responsibilities

Rights Stakeholders’ Revenlies
Raoles

Relationships
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V.2. Abrief analysis of the ‘4Rs’In some CNRM initiatives

Since 1895, IIED has been collaborating with pariners in six African countries™ in the
testing of the '4Rs’ framework. The use of the ‘4Rs’ framework has helped in teasing out

issues and highlighting leverage points in relation to caollaboration between stakehoiders,

mainly in two ways {Dubois, 1998a):

* The relative (im)balance of rights, responsibilittes, refurnsfrevenues, both within and
between stakeholders’ groups;

* The mutual dependence between stakeholders, as a way io characterise their mutual
relationships, and their relative power, in a more insightful manner than by merely
assessing the formal/informal or good/moderate/fair character of these relationships.

We will therefore use this framework to draw some lessons regarding CNRM, on the bagis
of a few case studies. The choice of these cases has been determined by the availability of
information, inclusion of cases where private operators have/do not have a significant role,
“success”Mfailure®, a mix of cases from Francophone and Anglophone Africa, smalllarger
scale, and examples along the continuum presented in Figure 1 {in particular communities
as benefit sharers only or communities as actors in decision making regarding
management). The cases selected are:

* The Rural Fuelwood Markets/Energis Il Project in Niger;
* Lukelongea, area in the Kafue District of Zambia;

* {himalic Forest Reserve, Malawi;

* Duru Haitemia, Tanzania.

V.2 1. Rural Fuelwood Markets/Energie If Project in Niger (conwnunities as officfal actors
in decision making re: management)’’

Background

Miger's firewaod marketing system in the 1980s, based on government contral through
permits, was anarchic, and mainly benefited merchani-transperters. Donors promoted
reform under the Energie |l project, which culminated in a new Law in 1992 that
introduced radical changes, i.e..

» The creation of Rural Fuelwood Markets (RFMs), subject 1o the existence of Logcal
Management Structures {LMSs) composed only of representatives who have usufruct
in the area. In practice LMSs are created at village level and represent different user
groups (woodcutiers, farmers, herders; but women have not been included). The
Foresiry Service chooses the villages according to production potential. LMS3s manage
the RFMs and supply them with fuslwood.

“ gix countries were chasen, afttempting to cover main biomes (Sabel, rainforest and dry'miombeo forests),
institutional settings and language blocks (Anglophons, Francophone and Lusophone): Miger, Senegal,
Liganda, £Zamkia and Mozambique (later replaced by Gite d'lvoire). Sinee 1999, Burkina Fasa for Africa,
and Indonesia for Asia, have become countries where the 4Rs’ frarmeswork has been used,

™ This Section draws on Ibro et af {1998), Babin of af (1997 and other varicus authors sited in Dubois
{18371, ’
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* Thrae types of markets have been created:
* Controfled markets, supplied by delineated and managed proeduction zanes;
* Orisrted markets, supplied by delineated but non-managed areas;
* Uncontroffed markets, tolerated during a transition period.

¥ Taxes are now based on volume of wood transported to the cities. Firewood from
RFMs is charged less than thai from ciher areas as an incentive for traders to purchase
where production is organised by villagers. Tax revenues are 1o be divided between
{lbro et af, 1938):

* the Public Treasury (about 50 per cent, of which some 30 per cent are earmarked for
the Forestry Fund);

* the LMS {some 30 per cent}, and;

* the local municipality (abourt 20 per cent).

The more conirolled the market, the more revenues are allocated 1o the LMS. Part of
the taxes acerued to villagers has to be reinvested in the management of forest
resources (i.e., 60 per cent for oriented markets and 40 per cent for controlled markets
— |bro et af, 1988). Tax recovery within RFMs has been almaosi 100 per cent.

» Committees comptising one representative of the LMS, two Forestry Service officers
and one municipality stafi determine annual quotas.

Between 1982 and 1995, 85 RFMs were created covering an area of about 352,000
hectares. In 1995, they supplied 15% of the needs of Niamey {the capital city). The creat[on
af new RFMs has been steadily increasing — mostly in the oriented markets.

A national information campaign aimed af rural populations, merchant-transporters and
urban consumers was seen as a prerequisite to the faunching of activities, 1o reduce rural
peaple's disirust of the official dialogue promoted by the 1892 Law.

In 1994, the cost of RFMs was estimated at US$10/ha, which has proven the cheapest way
ioc manage local forests, compared to the cost of rural forestry (US$50-100/ha) and
contracted out reforestation (US$500-1,000) (Madon, 1894, cited in Babin ef af, 1897)

Since 1996, for the sake of efficiency, the overall responsibility for the creation of new
RFMs has been handed over to the purposely-created national NGO GTA/CR.

Despite its achievements, the project has faced some problems and several criticisms
have been made cancsrning:

» The overemphasis on fuelwood, at the expense of other categories of forest resources;

» A congentration of benefits in the hands of village-based wood-cutters;

% The exclusion of women from the LMS;

% The slowness of the process of registration of LMS and RFMs. Actually, the process (s
being privatised, with consulting firms and NGOs assisting the local forestry service in
the follow-up process;

% The merchant-transparters lobby putiing pressure on the government to overtum the:
1992 law and resume the old uncontrolied trade in fuetwood. This has been resistad by
the govemmaent;

* Its dependence on cities as important market autlets, which limits its scope.
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(it Enabling/non-enabling conditions

* Those already in place

Government was not a democracy and was very centralised when the RFM Project was
launched in 1989, However, there were a ot of strong “local infoermal
agreements/informality as regards use of natural respurces. This was paricularly the case
for pastoralists. Moreover, traditional authorities are officially recognised in Miger, and exsri
a strong political influence at both local and national levels.

Fuglwood was informally explaited by wood-cuiters-transporters from outside villages. This
allowad a lot of underhand dealings between them and the local Forestry Service, with few
henefits for the local population.

The Forestry Service was in charge of managing ferest resources but lacked means to fuflfil
its ohligations. Moreover, its relations with local people were more based on coercion than
coliaboration.

Viilagers had only use rights to forest resources.

Forest degradation and the lack of sustainabilty of fuelwood exploitation was
acknowledged. It became clear that “something had to be done”, and “change agents”
emerged within the Forestry Department, both at national and local levels.

* Those brought ahout with change {j.e_, the RFM/Energie 1l Project}

Local management structures (LMSs) are legally recognised, and can therefore sue and be
sued.

Basis for taxation shifted from production to transportation, easing control. It also favours
production from managed sites.

ity What does the ‘4As analysis iel us?*

106. The ‘4Rs'of the main stakeheidsrs involved in the Project are summarised in Tables
10 and 11 and discussed balow.

“ This draws mainly on lbro &t af, 1988,
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" Rights

Usufruct rights were given to villagers, provided they would organise themsslves in Rural
Fuelwood Markets.

State still retains ownership of the land and the forest resources.

Villagers tend to mix up usuiruct and ownership rights; they think that they actually own the
land and forest resources. This actually matiers little because customary rules have always
prevailed. However, it often entails more excluswe rights towards pastoralists than before
on the pan of villager.

* Responsibilities

Responsibilities for forest management and marksting of fuslweod have besn handed over
to local communities.

Villagers are rmore aware of their financial and control responsibilities than of those related
to environmental concerns {i.e., rehabilitation and protection of natural resources)

Woodcutters have the responsibility to follow technical specifications and quotas in the
exploitation of forest resources.

The Forest Service (FS) has to provide training on tree cutting to woodcutters.

Representatives of communities, the local FS and local government share the reapmnslblllty
of determining annual exploitation quotas.

* Revenues/Returns
Revenues and retuns have significantly increased for

» {village-based) wood-cutiers, the biggest beneficiaries of monetary retumns froem the
sale of fuelwood;*

» LMS' managers;**

# villages as a whole, via a share of the taxes on fuelwood sales used for collective
infrastructures, and likely “trickle down” impacts of wood-cutiers’ and LMS' managers
increase in income. This has mitigated the significant concentration of individuat
benegfits in the hands of wood-cutters and LMS managers;

L

local governments.

* For instance, in 1996, woodcuttars sarned, on averags, CFA 80,000/vear/capita, with some earming up to
CFA 300,000/4vear. This iz to be compared with the average income of rural households, worth TFA
50,000/year (Ihro ef 2, 1998).

“ Those managing the largest AFMs made between CFA 400 and 500,000 in 1996 (lbro ot af, 1998).
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The lesers in terms of monstary returmns are:

» Likely the Forestry Service. However, befare the RFM Project, revenues for the
Forestry Service might not have accrued so mugh from taxes, which had 1o be paid to
Central Treasury, but from bribing by merchant-transporters);

¥ The merchant-transporters, who nowadays have to pay for fusiwood.

On the other hand, the Forestry Service can now concentrate on its technical assistance
mandate, and this has improved its relationships with villagers. One could therefore
envisage topping up the salary of the FS siaff via premiums paid by villagers according to
performance.

* Relationships

Relationships between stakeholders as regards fuelwood production and trade have
become morg formalicontractual. This is particularly the case for those between villagers
and merchant-transporiers;

The concentration of inceme in the hands of woodcutters and LMS managers is somstimes
the source of resentment by other villagers.

Pastoralists’ relationships are mainly of an informal nature; this was not changed by the
advent of RFMs. They may have become tenser with villagers due to the frequent more
exclusive atlitude to forest resources on the part of the fatter.

Communities’ relationships with the staff and the national NGO GTA/CR seem less formal
than thase with local government and the Farestry Service.

{iv} indicators of success (according to TORS)

Sustainziie forast managsment Pressure an the forest has lessened due to & mare village-baged
contra] of the exploitation of fushyood.

Howeavar, vilagers are not wery keen on actions related io
environmental concerns

Moreowver, lack of attentivn to non-forest land uses might become a
threat

Summary:

For F5: good

For villagers: geed but net much concorm abouwt pooaple’s poiat
of view: qood

For merchent-ransporers: had

Degree of parlicipatian Village: mainly wood-cutters and members of LMSs re: fushwoad;
probably mere partigipation in viltage developments funded by taxes
an fuelwood zale

F&: parficipation is more based on technical assistance than
“cammand and conrel”. Might not be as financialy rewarding but
improves relationships

Summary
By villagors: “gond”
By FS: Moderate

Impact on poverly alleviation There has definitely bean an improvernent both for some individuals
fwood-cuttars and EMS managers) and for the villages as a whole

Summary
Positive impacts
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V.2.2. The Lukolongo case, Kafue District, Zambia (communities almost not involved in
arny form of formai coltaboration)®

{1} Backaround

The Lukolongo area, situated Northeast of Kafue town, covers approximately 200 K. It is
cavered by the dry miombe in its hilly landscape. About 6,000 inhabitants, who, unti
recently, have been fulltime charcoal producers, inhabit this area. During the last five
years, following the depletion of suitable charcoal producing tree species, it has been
observed that approximately more than half the population in Lukolonge has switched from
charcoal to agriculiural production. Maize is the main crop being grown. Other activities
include pit sawing and curic making. Charcoal praduction, however, stili generates a
substantial part of housshold income.

This being a peri-urban area, occupied mostly by non-indigencus settlers to the area, the
tradiiional authority system is not particularly strong, nor well defined. However, village
headmen still command some respect, especially when it comes to settling disputes.

. Lukolongo farmers are subsistence and emergent, the latter being those who are
abandoning full-time charcoal production to take up farming. However progress in this
regard is being hindered by the high cost of agricultural inputs which most farmers are
unable to afford. '

Giver the proximity of the area to Kafue and Lusaka, and the secure market for charcoal, a
number of employees retrenched from varicus urban-based companies, simply moved o
.Lukelonga and joined in charcoal production. This has increased pressure an the alkeady
dwindling forest resources. Given the limited forest resource to sustain this activity, a good
number of charcoal producers have now refoctsed their aitention on farming,

Curio-makers are a prominent group in Lukelonga. This group is normally very selective on
the type of free species used for this purposse. Pitsawyers operating in the area are closely
associated with curio-makers. They use hand held tools to produce timber and logs for
making curios. Both curio making and pitsawing are being carried out on a vary small scale,
given the depleted state of the forest resource. Thus they do not seem to poss any
significant threat on the forest resource in general, except for the possibility of depleting
specific tree spacies.

Until the recant introduction of the ECAZ project in the area, there has not been any
programme to address forest resource management issues. The ECAZ programme is

“* This section draws on Makaro at af {1897) and Dubois {1998z).
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encouraging local communities to expand their agricultural activities and tree growing in
order to provide a sustainable subsistence livelihood.

Governmeni, like in many areas of rural Zambia, is seen as an absentee landlord. lis
influence on the Lukalongo is virtually non-existent. However, following the introduction of
ECAZ projects in the area, the Forestry Departmertt and, to a lesser exieni, the Dapartment
of Agricuiture, have joined hands with ECAZ to create public awaraness an sustainable
agriculture and forest resourca utilisation.

(i) Enabling/non-gnabling conditions

* Those already in place

Giovernment is present in absenfia. Thus local ad hoe arrangements prevail, based on
inforraal rules concerning land vse and natural management.

Local traditional chiefdom has not been very strong. Combined with the above, this has
meant de facto open access to natural resources. However, growing awareness of the
degradation of the natural resource asset has led local settlers 1o institute tougher control
over access to these resources. This is informal, given the weak presence of the Siate.

Little technical assistance to land and forest resource users have exacerbated the

Gegracation of natural resources causad by the above.
* Those brought about by the change (L., the support by ECAZ).

ECAZ arrival has provided more technical assistance to land and natural resource users.

It has collaborated with the local agricultural and forestry services, thus enhancing the
presence of these agencies on the ground.

However, this programme cannot impact on the whole district of Kafue.

{iii} What does the *4Bs’ analysis tell us?

Stakeholders’ '4RBs’ are summansed in Tables 12 and 13 and discussed belaw.
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Table 12: A summary of the main stakeholders’ rights, responsibliitles and
revenues/returns in Lukolongo, Zambia
- Stakehnlderﬁ " :|. Besponsibility |- Rights-” (7:| Pevenuss: . o0
- = Cuostodians toland | » Use nghts to fnrest +  Incoms from
resaurces agricultural
= Cultivation of the products
T land
: Char‘mal pmducers and = pone +  Wood harvesting * Income from forest
- : . and {rading products
- . e e Mona +  Wuaod hanvesting +  |ncome from forest
: makers.n'Pnsawars and trading products
B FDrest i Senyice:. » Forest = Collection af =  Revenua from
: management revenue from forest forest taxes {low)
=  [orest law taxes (low]
enforeamant
»  Fagilitator of «  To faciiitate local = Indirectly, creation
developmeant development af employrmsnt

Table 13:

{Al:fapted friarn Makanu ef a.f 1997

Main stakeholders” relationships in Lukotongo, Zambia, with an

emphasis on mutugl dependence and formality/informality

r

SRTs

Mot mugh e S =
g 20 5 e i
Informal £ R = i
Mot miseh = Mot much ? P i
o '- ; i
Informal Irdammzl i i G e
Mot much Regulatory but |«  Regulatary = =
in effect nat but in affect “E'i% s
Irfarmal mugh not much i e
iy =
« |nformal Irferma ey o
Technical = ot mugh Mot much + Technical and
Business
InformalFarmal | «  Informal »  Informal
s Foarmalfinformal

LD

Bai

~(Adapted from Makano i a, 1997)

* (Imjbalance in Righis, Responsibilities and Revenues

The main fact that emerges from Table 11 is the de facto absence of responsibilities in
" natural resources by private operators such as curio-makers, pitsawyers and charcoal
makers/traders, although they have de facto rights to make an income out of these same
resources. Even if one would wish to correct this, the difficulty here lies in the virtual
absence of formal presencs of the State, making any formal regulation inoperative.

The access rules laid out by local traditional authorities are an encouraging sign. However
their informal character hampers their effectiveness against “external” interasts.
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ECAZ does not have the mandate to redress the cument imbalance in stakeholders “3Rs’
{Rights, Responsibilities and Retums/Revenues).

* Relationships

The striking feature of Table 12 is the prevalence of informal relaticnships betweean the local
stakeholders. While informal rules can be very effective in regulating access to and
ensuring sustainable use of natural resources, they usually loose a lot of such efficiency
when powerful "axternal” interests come into the picture, as discussed in Section IV.1.2. (i}.
Moreover, informal relationships lead more easily to mismanagemsnt, especially when the
commercial vaiue of the natural resource at stake is high.*®

The relationships between stakehclders are generally good because of the general
“laissez-faire” character of natural resource use in the area. However, this example
illustrates the fact that good relationships by defauft usually do not lead to sustainable forest
management.

{iv} Indicators of "success” (accarding to TORs)

Sustainable forast Lew pressure by curio-makers and pitsawyears

management Mara pressure by charcoal-makers, but lessening dus to resource sharage
Local rules might reduce access 1o ramaining resource to soma extent
ECAZ focus on agricutiure might furthsr reducae the pressure onthe remaining
forest if agriculture attracts charcoal-makers by interest rather than by
exhaustion of the forest assat. This might be complemented by their
rahabllitation acliviics

Forast asset already severely degraded
Potential to reduce mining of rémalning resource

Degree of participation Farmerg: Those in ECAZ programme participata

Private operators almost do not paricipate

Forestry and agriculiure services: pariicipate mare gincs ECAZ arrival but fack
meang far large scale efficiency in implementation

Summary
ECAZ and farmets In their programme: good; atherwise insufflclent

Povarty alleviation Mo information if ECAZ pregramme has alrgady impacted on poverty shatus

Sumrnary
If any, the impack will take some years bafore materialising

V.2.3. Chimaliro Forest Reserve, Malawi (Community as benefit sharer)”

{iY Backaround

The Forestry Research Institule of Matawi fwithin the Depanrtment of Forestry) initiated a
research project in 1992 [ooking at management of micmbo woodland by local peaple. One
of the catalysts for the research was the disappoiniing results of the World Bank Wood
Energy project of the 19808 which planted theusands hectares of exotics sometimes on
land cleared of miombao woodland before planting. Tree growth and the mean annual
increments for the planted eucalyptus were in some cases below those of regenerating
miombo woadlands. The exotic plantations were besst by problems of weed competition (in

“% This is neatly described for Cameroon in Ekoko (1898).

“ Thig section draws on Chitila (1998) and Lowore and Lowors (1999)
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establishment phase) termites, fire and drought. Mitigating thess indigenous forest hazards
required intensive management, which was simply not available.

Chimaliro Forest Reserve in north Kasungu was chosen as the first paper site. This
miombeo woodland was gazetted in 1926 and covers 160 km”. Silvicultural systems trials
were established in the reserve in 1992, community consultations and studies of existing
forest usage patterns were initiated at the same time. In 1895 the local pecple wers given
formal permission to collect NTFPs free from the reserve but not firewood which still could
only be collected for a fee. This initiative did not however come with any increased
responsibilities on the part of the locals except being trusted not to ¢t trees whilst collecting
NTFPs. In 1997 a team of facilitators provided guidance to three communities (each
community a group of three neighbouring villages) who, by means of a consultative
process, were each allocated forest reserve blocks 1o co-manage in partnership with the
Forestry Department {total area of all three blocks is less than 400 ha). District Forestry
Staff worked alongside FRIM researchers and specialisis in participatory approaches.
Actual boundaries were defined through a participatory planning process and were hased
on ancestral boundaries. Three co-management plans were produced and these included
the rules and regulations which were to be the basis of local by-laws which would provide
the communities with legal backing for co-management. The managsment plans included
details of products to be collected such as dead wood, thatch grass, mushrooms, reeds,
bamboo, caterpillars, cattle grazing and wild fruits. The cutting of poles even as thinnings
and selective cutting for timber is however still banned — this was a Forestry Department
directive. To date the local people are managing the blocks through fire break maintenance,
early burning and seif-regulation of forest produce collection. They still have no official co-
management agreemeant and by-laws.

- In Chimaliro when the [ocal people were first exposed to the idea of co-managemaent they
said it could not work. Now the indications are that the majarity are in favour of co-
management despite the slow progress.

On the whole there are just twe main siaksholders concerning Chimalire Forest Reserve -
the adjacent villagers and the Forestry Department {(FD). The FD is currently a centralised
government body, all staff accountable to the Director. This might change with
decentralisation.

One community in particular seem more committed to the co-management initiative than -
the other two. nterestingly these villagers (from the three villages of Mnyamazi,
hMphandukira and Thom) were at one time foreibly removed from their land to make way for
a tobacco estate (in the 1970s, during Banda era). All the frees were remaved from their
land t¢ make way for the tohacco so when the villagers eventually got back their own land
{after multi-party elections in 1894 they moved back by force), they found a treeless
landscape. This means the nearby Forest Reserve is their only source of forest products
making them highly dependent on the forest for subsistence use (they also zell a fow
NTFPs). They have a high interest in forest management — “Chimaliro is their super-store
for a multitude of wood and non-wood requirements” {Chitila 1998). The rest of this case
paper refers particularly 1o this ohe community.
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{ii The enabling f non-enabling conditions

* Those that were already in place

The villagers enjoy community cohesion and good leadership under the Village Headman
{the Traditional Authority plays no active role but is aware of the initiative}.

It is straightforward to identify the members of the community (villages in Malawi are clearly
defined in terms of membership and are an effective operational unit for land and resource
management}. it was straightforward to demarcate the boundaries of a village block within
the Forest Heserve (FR).

The collaborative arrangement is not complicated by 2 multitude of stakehelders.

The relocation and fighting-back-for-thsir-land episode may have united the village — pulling
them together for a common cause.

* Those that were breught about with change

Rights: Tire New Forest Policy places emphasis on forest management for the people
rather than preservation and exclusion. The New Act includes a provision enabling co-
management in Forest Beserves. The communities have been given increased rights of
access and utilisation (but still within limits posed by FD, e.g. no farming, no tree felling).

Responsibilities: The communities have been given increased responsibilities. They in fum
feel that having invested some |abour in the forest the forest is gradually becoming more
“theirs”. Tradiiionally invesiment of labour brings about ownership.

Revenues: The increased access allows villagers to collect produce without paying (mainly
firewood) and this will have had an impact on how they can prioritise their use of scarce
cash.

Relationships: There have been socme improvements in the relationship between the FD
and the villagers but not as much as one would have liked 1o see.

fiii} What does the 4Rs analysis tell us

Stakeholders’ '4Rs’ are summarisad in Table 14 and disdussed below.

* Rights
The community still has no established legal rights to utilise the reserve even though it has
fulfilied its obligations for the past two years. This is causing prablems as the newly posted
Forest Guard is confusing the issue by insisting the villagers tell him each time they go into
the forest {a lengthy walk 1o the Forest Camp). This is having a negative impact on the
prograss of last few years '

* Responsibilities

The government is not abliged to enter into co-management! But one could argue that by
asking the villagers to undertake management and then not ratify the by-laws, the FD has
not fulfifed its obligations. Certainly it s not pushing hard the Policy commitment to “
Empower rural communities to manage forest resources, foster ownership and rights 1o
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trees and ensurs that such trees are utilised sustainably for the benefit of both present and
futtre generations”.

¥ Revenues

Firewood which is the main product collected is running out in the blocks. The existing
benefits are unlikely to be encugh to sustain the interest of the communities this fact
compounding the lack of formal rights {which in themselves would kave been an incentive).
The blocks are too small and the people cannot cut trees. On the one hand given the small
size of the blocks it would be difficult to fell much on a sustainable basis — however if the
blocks ware bigger this would be much easier,

* Helatiohships
Better but still nat wery good.

In short, the Rs are out of balance the FD have retained the rights and some of the benefits
(because the hlock is too small, can't fell trees) whilst responsibility is passed to the
community.

fiv} Indicators of Success

Sustainable The forast is still being “protected” and not actively managed at all. Some of the irees are
forest mature and of sizes not in demand by the local people {too bigh. The spacies are not really
management suitabile for fimber. The forest does vield NTFPs bt firewood and pales are what the people

really want. Management under a moderate coppice regime (with firs control, which is
already in place) would be better, Consarvation ohjectivas would still be achieved under a
coppice regime — the only real anfi-conservation action would be remaoval of forest for
cultivafion.

Summary: Fram FD polnt of view - Good
From villagers point of view - not good enough

Dagree of The villagers aclivaly paricipate but are constrained by the nature of the collaborative
Farticipation agresmant. There have been soms “spin-offs" in that the villagers are becoming sager to re-
ectablish some Village Forest Areas on their own customary land.

Summary: Yhat is the point of participation {in the process) without empowemment’?

Impact on Very little but this is not a disincentive in itseif. The disincentives are:
praveHy +  noformat Aghits
allgviation »  blocks too small 5o deadwaod finished quickly

«  cannct cut trees to make the forest more user-friendly

Summary: Impact on poverty alleviation Is not a key indicatar here {see Chapter 1,
I.5}. It is only an intentive but there are other more imporiant incentives being
realised for not).

v} Prognosis

130. Not encugh change has occurred. The incentives for the locals to proceed are nat
enough. The future of the co-management will depend on whether the FD can be more
flexible in it's approach and modify the co-management agreement as and when the
limitations become apparent. The process invelved in modifying the agreement is at the
moment long and cumbersome which is also a constraint.
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V.24. Duru-Haftemba, Tanzania (community as an actor in forest management)®

(i} Background (Please see Box B, Section 1Y.1.3.{i)}
{il} The enabling conditions

* Those that ware already in place

Villages in Tanzania possess the capacity to be registersd as the most local level of
“government” within the decentralised system. Community can secure statutory ownership
of all their land area.

The forest is a large area able to produce (Wily, 1997) “a multitude of wooed it provided fo
local households and the support it gave their farming and domestic envirenment” BUT
“‘close review of the condition of the forest suggested that Duru-Haitemba was not In any
event a necessarily commercially ussful forest for the Government”.

The villagers — pricr to the early 80s (when a Forest Guard was posted) were accustormed
1o thinking that the farest was theirs and (Wily, 1897) “dus to the distance involved each
cemmunity has tended fo use, and over time, be s2en to ‘'own’ those palches closest to its
own harmlet”

Furthermore traditional practice {or rules) relating to the use of the community forestry
resources were incorporated into modern village management practice after the local
process of Yillagisation in 1975.

* Those that were brought about with change

The following slemenis were added to the existing conditions during the Duru Haitemba
CNBRM initiative:

¥ Willingness of the District Forestry Officials to give up designs of gazetting the forest
and 1o enter into the experiment of “locals to be managers™;

#» Approval of by-laws and awarding of Title Deeds;
¥ Bringing decision making cleser to the housshold {Wily, 1997).

{iily What does the ‘4Bs' gnalysis {ell us?

Stakeholders' ‘4Rs" are summarised in Takle 15 and discussed below.
Table 16 shows that the '48s’ appear well balanced in the case of Duru Haitemba, i.e.

» Rights: They are in favour of the owner-manager, thus providing suificient
“campensation” for its responsibilities;

* Responsibilities: They are held by those beneficiarias i.e., the cwner managers

A This Section draws mainly an Wily (1937) and Alden Wily (2000,
KL



¥  Revenues: Benefils are all ic owner managers, but not for commercial use. Feeling that
“this is ours” seems an adequate incentive in itself.

As a result of the above, relationships betwesen the main stakeholders have significantly
improved over the lasi years.

{iv) Indicators of Success (accarding to TORs)

Suslainable Encroachment, pitsawing, charceal burming and a rmngs of lessar destructive activities have

forast largely ceased.

management Visible improvernent in the condition of the forest.
In summary Gead.

Degyrea of The process began in each and every sub-vilage of the wider village — the majority of

Participation households wareg involved at one point or ancther and particularly in final mestings whers a
formal assembly met te refine and apprave the plan, As the months pass, more, rather than
fewer villagers are practically involved in the commitment to conserve and manags their
farsst,
The villagers have been much smpowered by the process and the vilagers have been
urning their attention to natural resource management issles elsswhers in their villages
&.0., waler resources within and autside the forgst have been rehabilitated and grazing in
their vicinity fartsidden,
An gnormous upsurge in the confidence of the wvillage and its government 1o take control
gver such matters. Sub-village chairmen are aspecially more active, as ara elders, wha have
tended to be exctuded fram maodern vilizge govemment in recent years.
In summary; Participation lead to empowerment

Inipast on Mot meniicned

povarty Mat knawn

llma i ki

v} Prognosis

Cautionary note (Wily, 1967): “i may be corrupted ....... it has not been uncommon at

some point or another for one or two powerful individuals to attempt 1o reconstruct control
of the forest to their cwn ends. In the event villagers themselves have shown themselves
able to deal with these problemns. The need for forest managing vitllages to construct
systems for accountability at the most local and democratic level within the village is ane of
the many early lessons of the initiatives described”. There is however every reason o be
optimistic in this case.
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V.3. Measuring Success: Get the ‘“4Rs’ right — Some generic lessons
V.31  Measuring success in CNAM

The four cases briefly reviewsd in this Chapter indicate that getting the ‘4Rs’ right is key
for achieving success in CNRM. This means reaching the right balance of stakeholders’
rights, responsibilites and revenues, which in tum should improve stakeholders’
relationships. However, this in itself depends on the type of relationships stakeholders
have between themselves and vis-g-vis forest resources. If these are fair, one way 10
improve them is to negotiate the three other ‘R’ regarding a specific and burning local
ISELE.

Howaver the '4Rs’ are nat sef in stone. They evolve aver fime and hance so does their
ideal mix. Success in CNAM lies therefore in maintaining a cycle where the '4Rs' can be
negotiated when deemed nocessary by one major stakeholder, and that a mechanism fo
ensure this is avaflable. This implies that one has to deal with the political dimension of
NRM, including power issues discussed in Chapter Il and the complicating/facilitating
factors discussed in Chapter V. Figure 10 attempts af illustrating this in relation 1o the
working objectives for CNRM suggsested in Chapter || {see Section 1i.2), the ultimate goal of
sustainable forest management and a realisiic time frame.

V.22, Community involvad as bensefit-sharers ar as actors in nafural resource
management? Balancing the rights, responsibifiies and revenues/fiaturms

The right mix of rights, responsibilities and retums/irevenues should be decided through a
negotiation process by local stakehaolders, i.e., those involved in “functional communities®
as defined in Chapter || {see Section IL.4, point 22), Cutsiders to such communities should
play az facilitative, not a decision-making role in that process. Consequently, the above
question should be answered by local actors, through the process |eading to working
agreements in CNREM. In particular, one should ask the communities themselves what they
wish. This is likely to be very context-specific. At hest we can suggest some hints:

» Rural people are likely to be more interested in only sharing benefits from forest
exploitation if forest resources do not play a key role in thair livelihoods nor present a
significant potential in increasing their income. In particular, they would probably not
wish io be invalved in forest management in protected areas or if farming, pastoralism
or urban activities are their primary livelihood strategy.

# However, the case of Duru Haitemba challenges the above. This suggests that, in
some ¢ases, more control on forest resources might provide sufficient an incentive for
villagers to spend energy and time on their management, even if they not bring
manetary returns.

¥ Evidence suggests that the stronger the tenurial security the greater the incentive o
invest in management —the argument being that investments are mads by those who
are sure they will benefit from that investment. The longer the time between
investment and benefit the greater the level of tenurial security required. If benefits
corme quickly the long term considerations are slightly less impertant. It would also
appear that tenurizl security can be achieved without formal ownership although some
will argue that the latter does provide extra security in the face of certain threats.

7B
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Bensfit sharing is a type of collaborative arrangement usually associaied with protected
areas. In cases such as these rural people are likely to be interested if forest resources
play a key tole in their livelihoods or present a significant potential in increasing
incomes. There is a risk that if the siate retains the decision-making role and the
kenefits to the people from forest management are merely moderate the local people
will perceive the collaborative arrangement as one by which they are being expected to
manage a forest for the government {i.e. do their job for them) in return for little benefit.

“In which control and awnership is retained by the state yet local people — mysteriously
expected 1o do so for no pay — do most of the management because of their neads from
the forast” {Shepherd 1852}

F

¥

N4

Co-management of public lands can be more than benefit sharing. If the government sa

- gdecides it may hand over management responsibility to the focal partners who can also

reap the majority of the benefits — cven whilst the formal ownership remains with the
state. This could be called power sharing.

However it local paaple are in the position of adopting an owning and managing type
role this in itself provides a greater incentive for investing in management. The locals
motivated by the feeling that “this is ours” can make most or all of the decisions without
intarfarance (but with some advice where needed} and this in itself is an incentive.
Furthermore rural people are willing to invest in the fulure as they know that they and
their children will be the onas to gain. In cases such as these a secure supply of forest
goods and senvices for subsistence use can be adequate benefits i.e. an economic
value but not a2 monetary one.

Villagers might not be inclined to manage forest resources concerning products about
which their knowledge is limited — typically timber. Communities are often at a
disadvantage when they carry out the exploitation of timber, let alone its processing and
trading. However, some would argue that, even in these cases, cormmumnitiss should be
involved in forest management. They dc neot have to carry out the operations
themselves, but invalving them in management decisions would ensure that they have
a say in decigions in the way these operations are carried out, including on the way
benefits should be shared (Liz Alden Wily, pers. com.}

Any but the two extreme stages of co-management displayed in the continuum of Figure 1
fsee Section 11.3.) are acceptable, and their viahility will depend on local circumstances.
Box 10 illustrates a scenarip where different options cauld be applied in Malawi.
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Box 10: An example of how dittarent optlons of CMRM could be applied in Malawl

Far Malawi, the eastest way to apply the different co-management options Is that for same Public Land Forasis
benefit sharing should be promoted and for Customany Land Forests eommunlty 85 managers should he
promoted. Further still for some Public Land Forests state management but with mere thought far [ocal
needds should be promoted. As the gavermmeant has no intention to degazetts ary forsst resarves’” and the New
Forest Policy allows communities to take full responsibility for managing forests on customary land this should be
quite straightferward. In the past the FD hael responsibility for managing customary land forests even though the
land and forests "belonged” to the community. Of course it is not quits $o siaightforward as very few peapla in
Malawi can actually understand the New Farest Act - as it appears to be somewhat contradictory in places.

* Beneflt staring in Forest Resarves (Public Land)

Under & banedit sharing agreement for 2 Forest Reserve the divisions of responsibiliy and revenue etc. could
vary considerably depending upon the circumstances. The best case scanario (for low value miombo where
local people are more or less only mesting subsistence nesds) woutd be: the FO could simply be an advisor and
back-stopper in cenflicts whish cannet be handled locally. The FD benefits Decause the forest rantains as forest
and abjectives such as biodiversity conservation, sail and water sonsarvation ate. are met. They reed callect na
Mmonetary revenus.

Urder a benefit sharing agreement the Incals must accept cerain non-negoliables e, no clearing for
agrculture,

Hewevar the FD dees have same regponsibilifes fo the nation and to communities dewnstream banefiting from
watershed protection. Sometimes it is impossible for Suslainable Forest Management o offer adequate
incentives 1o the locals to manage forests rather than elearng for maize. In scme parts of Malawi the ratienal
thing for a farmer to do to suppett hig lvelihood system is to clear forest and plant maize — avan if the land is hilly
and marginal. From his point of view he has no choice — and access to free firewood (not much becauss
demand already exceeds supply) and a few baskets of mushrooms are not going 0 corvince him othenvise.
Introduce a non-negofiabys ke no farming and the picture looks different.

* Communilias 35 managers an Custemary Land

The FD would provide advice and support as and when needed. n cases where “local elites reap most of the
henefits”, there is “litle interast in forest management”, “marginal groups are sidelined™ ete., the FD can assist
and advise but in the e it will be the community who decides whether 1o perssvears or not. The FD would have
no way of praventing the locals from turning their forest into agriculiural land {apart from convinging them haw
they would benefit if they did not do this) or have no way of forcing the Chief to adopt a mare demaocratic
management nstilution. i the Chisf did anything too terrible the community could complain to the Traditional
Aulhotity Laadsr but they would only do this if they felt very strongly — and they might nat feel so strongly about
forests {compared 10 other things). Moreover, whether they felt strongly abaut it or not would depend on their
understanding of their ights to the forests and tress within the village - see nexd point,

The FD would however hawve an ckligation to make Forest Policy known to the communities and have an
obligation to assist the communities to set up ingtutions for forest management where needed.

* State management of Pubfic Land but with mare atteniion paid to the nesds of the locals

Timber explaitation. Mulanje Cedar on Mulanje hMountain, Malawi, The valeable timber iz beihg managed in such
as way that the FD gains (but not as much as it should because selling the timber toe cheap and money goes to
the tregaury anywayt and the businessmen gain, but the focals enly gain some casual labour in plank carr%ing,
The communities can make [ittfe contributlan to management because the forests are far and inaccessible™ and
in the case of imber explaiation”. The dRs could however be re-balanced so that the end result would be

impraved management and impraved benefits for the locals. Changes could invobe:

= Enabling small lacal operators to harvest the timber as apposed to {as well as) large-scale commensial

** But this doesn™ mean they are right not to and in countries where state forests are vast and not
particularly different from any other forestz — there might be an argument for degazetiement.

¥ And they do nat ga there evaryday to collect their basic needs anyway, They do not perceive that the

cedar forgsts belong fo any community in particular because they ane far {although the logals will lay greater
claim to them than autgiders - hence some frustration).
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operations;

More of the revenue to be re-invested locally a) 1o enable the FD to have same aperating funds and b) 1o
invast in local development;

Making the commercial harvasters more responsible

Thase changes alone could have positive impact .g., contribute to local sconomy, alleviate poverty, improve
relations with FD {fewer sabotage fires),

V.2.3. Assessing and improving refationships

This paper emphasises the importance of siakeholders' relationships in achieving working
agreements (see in particular Section l.2.). However approaches to assess such
relgtionships are in short supply. We believe that using three types of criteria provides
insightful hints in that respect, i.e.

s

goodi/moderate/fair allows for a quick “health check™ of the status of stakeholders’
relationships;

informaltformal character provides information on the potential for outside intervention
to modify these relationships over a short span of time {i.e., more informal relationships
have |less chances to be changed quickly);

stakeholders mutlial dependency, and in particular:

financial’business-type dependency will usually require a “refereg” to make sure parties
with less bargaining power are not cheated;

In the face of widespread, poorly-enforced forest regulations, regulatory dependenc’y
needs to be accompanied by incentives to be affective; .

technical dependency offen requires attitudinal changes as training is often fraught by
the “teacher-student” attitude to villagers on the part of forestry staff;

social dependency is perhaps the one that is most difficult and time-consuming to
change within the context of outside interventions. If such dependency exerts negative
effects on parinerships, perhaps one way forward would be to negotiate the three other
‘As’ around a very specific and relevant issue for local stakeholders.

It is nowadays acknowledged that space for diafogue™ and confidence building are twa key
ingredients for improving relationships, hence CNRM. These two further prarequisites of
collaboration require relational proximity between the stakeholders, i.e., to Snstiutionalise
inferaction’ (Plan Afric, 1999}, In operational terms {Hurditch, 1996):

-
3

Fg
=

Lirectness, through face-to-face dialegue rather than third-party assogciation or remoie
communication. However, a mediator might be useful at some stage in the case of
considerable power differences;

Continuity, through repeated encounters between staksholders over time rather than a
one-oft negotiation;

Muftipficity, through the involvemeant in a range of issues rather than a single matfer;
Parity, with participants being afforded equal opportunity for input and consideration:

¥ Annex 4 pregents some [28sang regarding dialogue in Francophane West Alrica.
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#» Commmonalily, through a mutually desirable cbjective in collaboration.

Discussion of micro-projects and stakeholders’ roles in these activities has proved a useful
way o begin constructive dialogue. Other ways to encourage imteraction between
stakeholders include task forces, joint fraining and warkshops.

Mediation is another technicue that might assist in reconciling divergent points of views and
improving strained relationships. Mediation is a negotiating technigue that brings in a third,
neutral party in order o obtain agreement between the parties concemed; it is an approach
in which each party's views on the issue or problem are transiated to the others (Babin af
af, 1997). To our knowledge, Madagascar = the only country whare a Law has been
passed that formalises the function of environmental mediatar. There, mediators have the
task of helping local communities in drafting the management contracis they must enter
into with the local govermment and the Siate (Babin af af, 1987)
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Chapter VI: Scaling up CNRM Initiatives:
The challenges posed by CNRM have o be addressed at threa [evels

A. community lavel
B. government evel
C. inferface betwaen the above

The previpus Chaplers of this paper have dealt with A, and the paper itselfis all about €. In
this Chapter we will dwell more particularly an B.

¥l.1  Enabling policy framework

More often than not coliaborative arrangements are location specific and they startin a
policy vacuum. However, for CNRM to be sustained and expanded, it is usually important
for local-level instiiutions to be “"anchorsd” in institutional frameworks which provide
channels of communication o higher level authorities. In some cases, where resources
appear to fall under "'multiple jurisdiction”, the wider institutional framework is fundamental
in mainizining the collaborative arrangement. In other cases links to higher authorities are
imporiant to provide for legal empowetment in cases of serious conflicts, advocacy in case
of policy constraints as well as access 1o funds, training and markets.

Experience throughout Africa shows that an enabling palicy is not a precondition for CNRM
initiatives to be launched, so long as political will at local level exists {see Section 1V.1.3.(1}}.
However, it is required once governments and the donor community wish to expand CNRM
“islands of success™. Perhaps the most promising couniries to date in terms of large-scale
implementation of CNRM in Africa —i.e., The Gambia and Tanzania — illustrate this.

* In The Gambia, the process began in 1987, with a proposal to intraduce community
forestry. It was approved in 1920, allowing the first experiment fo be undertaken and to
provide lessons to the present dats. In parallel, the Forestry Department carried out a
revision of its Forest Policy between 1982 and 1995. The New Forest Policy clearly
provides space for community forestry and has taken stock of the early experiments an
that matter {Bojang and HBeeb, 1958},

¥ In Tanzania also working cases preceded policy formulation, with the first experiments
starfing in 1984 and the New Forestry Policy heing finalised in 1998 Likewise in
Gambia, local experimants were instrumental in orignting the new policy {Alden Wily,
2000).

These two examples comply with at 1east one of the four steps suggested by Mayers and
Bass {15992} 1o achieve seven desirable processes for good policy-making in forestry. The
are presented in Table 16.



Table 16: sSeven desirable principles and four suggested sieps for achieving
good forest policy making

':'EGucd pnhcg,r- akmg pmcess |n furestr'_.r

3 Fuur suggested sleps tc: ach|e'ure the deslred pnnmples

] Afnrum and part:mpatmn pmcess . Step one: Hemgmse multlp!e val:d perspemlues

= Maflional definition of, and geals for, sustainable and the political nature of the gane;
forest management;
Agresment on ways to set prioritias; = Step two: Get people o the negotiating fable;
Engagement with axira-sectoral influences on ’
forastry; « Siep three: Make space to disagres  and
= Better monitoring and strategic information on expetiment;

forest assets, demand and use;
+ Devalution of decision-making power to where | = Step four: Learn from expetience, gst organised
potential contribution  for  sustainability  is and fire g policy.
greatest;
» Democracy of knowledge and access to
resource-consending echrology,

Source: Mayers and Bass {1993)

The principles and steps laid out in Table 16 should also serve as guidancs in the scaling
up of CNRM. Two ideas underpinning these principles and steps are particularly relevant 1o
CNRM.

¥ Flexibility, in that the subsidiarity principle™ should acknowledge that the right level of
devoiutich depends on the resource at stake and should be negoitated wiith iocal
stakeholders. For instance, in Namibia, the national legislation does not define a
‘sommunity” but leave this to local residents themselves {Jones, 1999). Nor does the
national policy prescribe who should represert the “community” on the CNRM
committee. This is further discussed in Section Vi.2.3.

¥ Learn formm experimentation, as a key mechanism 10 bricigs the gap between policy and
reality and reduce the misinterpretation of policies and laws.

VL.2. Enabling legal framework

In their review of recent experience in Africa, the authors of thiz paper have not-found a
single country where enabling Laws coexist with CNEM initiatives. Mali has recently
modified its Forestry Code, thus providing some opening for CNBM. However, this
experience shows that enabling legislation prior to experimentation complicates
implemeniation because laws can be interpreted in different ways at local level. Therefore
- application of the law requires space for policy dialogue. Tanzania is perhaps most
advanced in the other approach, i.e., developing a fegal framework once CNRN is formally
acknowiedged as a viable forest management option and lessons from experimentation
start to emerge. In Tanzania, enabling Laws are [ikely to be enacted in 2000 (Alden Wily,
2000).

* The subsidiarity principle is the devolution of powers ta the lowest imast local level of
government that can effectively discharge these powers (Dalal-Clayton ar af, 1999).
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Enabling national laws are not a prerequisite for ONRM to be tested. However, they
become key when the government and donors wish to scale up CNRM. Lindsay (1899)
pravidss a list of desired elements for an enabling framework, which he contends should ba
based on two principles: securify (instilling confidence that rights cannot be taken away
arbitrarily) and fexibility {allowing legal space to make choices adapted to lacal situations).

In the case of Africa, given the frequent legal pluralism of rules which often leads to de facto
gpen access to land and forests, the above principles mean reconciling customary and
formal nules. Below we describe different examples of achisving this.

{f) Formalising/codifying customary rides

Formalisation of traditional rules has somstimes been promoted as a means to allow for
their recognition. However, experiences in that respect have been fraught with difficulties,
i.e.: {Dubois, 1997}

¥ It is a daunting and expensive task, given the complexity and diversity of customary
rules;

Customary rules evolve with circumsiznces. This implies a need for frequent
recadification, which would result in mare canfusion and could be seen as an gbsencs
of codification;

w_:-"

¥ Codification of custornary rules can in fact truncats “the long standing capacity of
traditional or locally derived authority 0 expand or alter rules to mest changlng
demands” (Wily, 1988, cited in Campbell, 1986);

The complexity and flexibility of custornary law would atmost ceriainly be nvarlacked in
the process of thelr formalisation.

v

(i} Developing an analytical framework 1o assess tenure regimes

Based on woirk mainly in Francophone Africa, Le Roy af af (1996) have developed a
framework to determine forms of ‘command’ (maftrises) over natural rescurces by
combining different modes of access and control. This combination of rights and control is
key in understanding focal realities as it encompasses the political dimension of access to
land and natural resources. Moreover, this framework allows for the combination of formal
and customary rules. It is known as maitrses fonciéres in Francophone countries and is
ilhustrated in Table 17.
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(iif} Building on cusfomary rules

Such an approach has been tried with some success in Madagascar and is synthesised in
Box 11. :

Box 11: Expanding the use of traditional rules ko regulate the use and management of natural resources
in Madagascar

In Madagasear, ‘Dina’ are community-inspired by-laws which local decision-making bodias use for the benedit of
the community. They date back fo at least the 18th century. They concern tamily issuss but also terrtarial and
sacurity matters, such as cattle rusting, bush fires, and use of certain tress.

Dima’ are always embedded in focal values and beliefs, and once they are agreed upon by the traditional
authorities, deterrents against their infringements can take variovs forma: fines, ritual sacrifiess, and, in extreme
cases, sapulsion from the community.

Traditonal ‘Dina’ namally ignore formal law, a$ o aleo most local dwellars.

Recently, there have been fentative moves to expand the use of local ‘Dina”

s Insome instances, loral Hna’ that have proven operationat are being expandsd to district, provincial, or even
regional [eval. This process i$ cumbersome, since it reguires the approval of all traditional leaders concerned,
and in some cazes the restoration of their authority via newly-built institubions;

s |0 other cases, the state and some NGOs (e.g., WWF) use the Dira’principles to create new ongs that suit
their purposes. Tradifonal leaders are used as conduits o promote and enact such 'Dina’. Thus far, such
mechanisms have been notably ussd to regulate free cutling, bush fires and shifting cutivation.

+ More recently, Dina’ have bean officially incorporated in the new government's strategy regarding the
management of natural resources, which devolves many responsibilities and rights to logal eommunities.

The usa of ‘Dina"has proved a very good ool ta:

»  Inform and trai makleal resource users at the Iogal level, as the acceptance of a 'Ding’ involves thoraugh
debates on the pros and cons of different practices, environmental values, efe.,

»  fmprove conymunication betwean the State and local communities;

v Conatrofthe use of natural resources, being based on local valuss and initiated by [ocal dwellers.

Source: Rabarimalala, 19068 and Razanaka, 1856,
(iv} Registering customary and ‘moderr’ tenure tights and fand uses (IED, 1999}

This approach has been tried since 1988 in Céte d'lvoire with the Rural Land Plans {Flan
Foncier Ruraf, as basis for future rural land codes. The Plan gives official recognition to
customary rights, and provides access to modern law for those who wish. It comprises a
locally available register, which includes maps, demographic information, a list of right
holders, a land tenure register and reporis of official proceedings. At county level (sous-
préfeciure), village land commitiees are required fo register land, mediate disputes and
ensure the maintenance of the register. In this sense, the Plan allows land users to agres
an the definition of local land righis, including the registration of disputes. As of January
1998, the Plan had covered 871,000 hectares, and a new phase aims at extending this pilot
area to 3 million hectares by 2002. A similar Plan has been recently launched in Banin.

Attempts have also heen made to register both customary and formal tenure rights at
collective level, e.g. in Mozambique and Tanzania. Compared to the registration of
individual rights, advantages include relative ease and speed, together with a reduction of
costs (Toulmin and Quan, 2000). It relates also to the subsidiarity principle, which we breifly
discuss in tum.
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{v) Applying the subsidiarity principfe by limiting the rofe of the State

Bazed on emerging evidence from Pakistan, Nepal and the Philippines, Lynch {1892} has
suggested limiting state intervertion fo the formal delineation of perimeters of community-
based lenure systems, leaving the regulation of individual properly rights to the
cormwnunitios themselves.

In Africa, one example comes from the imamba-lvaka project in Madagascar and is
described by Karsenty (1988). The project obtained permission from the local
administration to simplify the procedure associated with registration of communal land
based on aerial photographs. The customary communal territory was then delineated and
demarcated on the ground. The registration “title” with legal value was then given o the
traditional leader, who could, in turn deliver “intemnal titles” (without formal valug) to user
groups or individuals. This has resulted in a gradual reforestation of the area.

The efficiency of such an approach relates to both its responsivensss fo local aciors®
specific needs, and the combination of formal tools and locaily tailored rules. However, this
approach does not discard the role of state officers as providers of advice in the
management of [and and natural resources. In such cases it is also important to establish
mechanisms 1o guarantee the legitimacy of local dectsion-making bodies. Finally, this
approach can also be combined with land registration, but in this case at community fevsl.

{vi) Affowing for the development of Yocal faws”

The SIWAA case in southern Mali illusiraies this. There, a group of six villages has
developed a set of rules and sanctions to achieve maore sustainable natural resource use in
tha context of an action-research programme called SIWAA. This “local convention” is a
type of co-management agreement; which was made possible by the New Forestry Law
{Hilhorst and Aarnink, 1893).

The development of “local laws” or “by-laws” has also been the approach adopted in
Malawi. One example of this is given in Box 12.

Box 12: Developing “local laws": An example from WMalawi,

“Community sats three road blocks.

hMwanza East community has set up three raad blocks to confiscate ilegal forest products emanating from the
district. The rogd blacks have been mauntad in line with the bwanza East community by-laws for the sustainable
mansgement of indigenous forests approved by the Environmant Minister” {The Nation 57 April, 2000}

This extrast fram one of Malawi's naffonal newspapers deseribes how villagers in Mwanza have been legally
empowsared 1o take control of the manzagement of their own natural resources, Examplas of the by-laws include;

*  Charcoal buming is not allowsd in all areas

* Apy persort who cuts down protected or indigenous trees without prior permission from the forestry
commitie® shall be fined one geat for each tree illegally cut,

*  Any Group Village Headman or Village Headman who breaks the laws shall be fined two goats for every
tree that ha/she has illegally cut down

*  [ihe culprit faifs to comply with the order he or she shall zerve to work or assist in the village forest area for
a period of one year without pay

* FEin.

{Maficn 2008, Mwanza East Communily By-laws, 18981
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VL.3. Decentralisation — power to the people or just passing the buck?

Decentralisation is again one of these buzzwords that mean different things to differant
people. Governments often see decentralisation as deconcentration of activities of line
ministries io lower administrative levels, whilst NGOs believe that it should imply devofution
of power to other stakeholders than the State, and in particular local communities.
Newadays, devolution in some form is being promoted as a cure-for-alklls of rural
development and natural resource management as a reaction 1o the fallures of both
centralised and deconcentration strategies.

in the past, decentralisation in Africa - and in many countries elsewhere - has rarely lived
up to expectations,™ maybe because it involved deconcentration, rather than dewolution,
but also because it has not addressed what Richards et al {1996} call the invisible
institutions problem {e.g., rent seeking, patronage, personal power struggles, negative
attitudes to negotiation and participation, etc}. The problem is further complicated in the
case of naiural resources management because, conversely to social infrastructures, it
requires that politically sensitive issues be addressed {e.g., land tenure, control over
rasources, in short, the ‘4Rs" and this can be threatening to local elites.

True and functional devolution strategies regarding natural resource Management remains
io he seen in Africa. Yet, this paper provides anough evidence that this has not prevented
successful CNRM initiatives from being implemented. Therefors, whifst decentrafisation
might have a facilitative rofe in local management, if is not a prerequisite, nor a guarantee
of good local management.

To be effective, decentralised systems {including local governments and village institutions)
must have {Dalal-Clayton ef af, 1999):

» Sufficient power to exercise substantial influence over political affairs and over
development acliviiies,

% Sufficient financial resources to accomplish important tasks;

Adaquate capacity (both technical and institutional)™ to accomplish those tasks;

T_f

k_:-"

Adequate stakeholder representation in local councils, and in particular on the part of
villagers;

» Reliable accountability mechanisms.
Two factors seem key in designing support programmes to meet these requirements:

» Thay should be tailored to the local context rather than desired outcomes and imported
principles,;

55 A recent review of pramises and realitios of decentralisation can be found in Dalal-Clayton af al {1998].

% See seotion IV.1.2.4v) for definitions of fechnical and institutional capacities.
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* They need to acknowledge the highly political dimension of local development, and thus
place special emphasis oh means tc address the imAdsible institutions problerm in a
pragmatic and non-antagonistic fashion.

The issue of village representation has been addressed sarlier in this paper (see Sectian
IV.1.3.0Y). We shall briefly discuss the crucial issue of accountability and adeguate
financial resources in turn,

(i} Improving the accountability of local institutions

Accaountability mechanisms are a crucial element in successful decentralisation and CNRM.
Kulienberg &t a/. (1897} identify three types of accountability: accountability of civil servants
1o local leaders?™ accountability of local leaders 1o local citizenny; accountzbifity within
decision-making bodies.

Accountability of civil servants to [ocal leaders

This has been difficult to ensure, mainly because of the incomplete devolution of authority
from central 1o local authorities. Improvement will come only if the structure of incentives fo
perform well is reversed, and if high level authorities support lower fevel ones to achieve
this. :

foconntabllity of locat leaders o local cifizenvy

This might be improved through devolution due to the role of sleclions. However, low
accountability to citizens often stems from their lack of representation, and elections do not
guarantea representation of marginal groups. Based on experience in Africa. Anyang’
Nyong' {1997} wams against the Tallacy of electoralism’. He argues that gemocracy needs
not only free elections but also a wide variety of other mechanisms to represent civil socisty
and guaranies checks and halances in government. Other ways to increase accountability
to citizens include:

¥ Improvement of citizens’ accass {a information, thus enabling more informed
participation in public debatas;

Mechanisms to comrof dafly operations which are based on shared responsibility, e.g.,
the need for several signatures to approve financial expenditure in Districts of Uganda;

L

hE

Transparency in review and authorisation of contracts and verifying expenditures;

» Formal procedires of redress against elected officials. This is essential for the
mobilisation of local inttiatives in the long teom. Bui such machanisms, where they axist,
are often deliberately designed to be cumbersome so as to limit their use by local
people. They can also be a potential threat for those who use them, and culturally
unusual, as discussed eatlier {see point 62 in Section IV.1 2. {ii}}.

Better representation of local interesis.

W

* Given the shorteornings of elections in many developing countrgs, we prefer to use the term logal leaders
rather than elected officials.
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Accourtability within decision-making bodies
Two types of entities are considered here: government line agencies and civil society
assogiations.

Accountability within line agencies is particularly important with respect to financial transfers
from eentral level. It also concerns the need for local authorities to comply with higher level
strategies. Lack of accountability to higher levels often leads to contradiction between local
and national rules. Accountability to higher administrative levels is a necessary mechanism
o moderate excessive adminisirative autanomy. '

Lack of accountability within village-based associations and NGOs is often overlacked and
leads to all sorts of abuses. Development initiatives can provide opporiunities for Tocat
feudalisms' leading, in particular, fo the unfair distributian of benefits and the exacerbation
of existing power disparities. Ways to mitigate this have been discussed in Chapter IV {see
Saection 1V.1.2.) :

(il Adequate autonomy to undertake lacal managemert

Local govemments require this autanomy in order to secura support from local political
lsaders and local public interest. To achieve this, locally elected badies atso need sufficient
resources (notably financial) to goverr.-In a transitional phase, such resources can be
provided from higher levels, as long as mechanisms are introduced to progressively enable
self-financing. Thers is the usual risk that local elites wili use increased autonomy to further
their own interests. Olowy {1990) suggests that this risk can be reduced by providing
autonomy in an incremental fashion, finking it to performance.

The United Nations Capital Development Fund (UNCDF) has developed a pilot programme
on Local Development Funds {LDFs) to provide financial autonomy 1o local authorities {Box
13).

Bax 13: Tha LEF Programme of UNCDF

Over the last seven years, the Local Devalopment Fund (LDF} component ot UNCDF has developed programmes
that provide ceiling capital budgsts and technical suppart to local govemnments and decentralised state authorities in
various Jess developed countries. These projects average $3 fo 9 million aver 3-5 years, typically carresponding to §1-
5 per capita. The LDF aims to promote decentralised planning, financing or rural developmant and instiutional
shrengthening at tha local level. A key aspect is participatory planning and building capacity at local govemment lewal
10 develop viahle development activities. Important features of LDF projects include:

« Incantrast o most other iypes of programmes supporfing local financial autonomy, allocation of LDF funds is nat
demand-driven, as this often results in funding wish fists. Rather, ceiling funds are allocated to match ‘existing
transfers fram ceniral laval.

e The funds ara fixed to force local authoritiss ta prictitise attions. Participatory planning is uzad as a ool to
facilitate prioritisation.

= Anup-front anfittement is provided to promote the mobilisation of local funds.

» LDF projects focus on local governments because they are assumed o have a comparative advaniage over
MGEOs in deliverng a range of infrastructure and econanic developmant thai have a broader and mors
sustainable impact,

LGF projects typically face three key challenges:

« Ensuring #he transparent allosation of rasources;
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Making planning participatory. The planning process is gntrusted to a body that must be representative bath of
local government and civil society. Morecver, some planned activitios may b beyond the scope of LOF and local
authorities, 8.0., private income-generating activities or common-paof degraded naural resources.

Linking aciivities to nalural resource management. Given the focus on local governments, LOF activities tend to

be bigsed towards small-scale #2nd social infrastructure.

Sourca: Kullenberg &f af (1997} and Porneo [1296)

Decentralisation often provides the opportunity to revisit the role of the Forestry department,
a subject to which we now tum,

Vl4. The Role and capacity of the Forestry Department

Devolution programmes are often perceived as a threat to #ts authority by the Forestry
Depariment (FD} — especially at local level. Yst its services have a very proactive rols to
play in the implementation of decentralised strategies regarding natural resource
management, such as CNRM. This, as already discussed, might range frem owning the
land and designing iocal-friendly management systems {e.9., benefii-shaving of a FD
managed Forest Reserve) to ehabling village-level organisation to acquire the autenomy io
ke self-governing eg., Duru-Haiternba, Tanzania (see Box 9, Section IV.1.3.6il}, and
providing some advice and possibly fraining as required. Development planners spend
considerable effort analysing the characteristics of the resource and the community in
question fo determine their suitability for coliaborative forest management but what of the
FD? Does the FD have ihe capachy 1o underizke collaborative forest managemert? What
win-win parinérships cain it foim 10 provide betier support to CNRW initiatives? Box 14
prasents the characteristics of the FD which enable & to fully implemeni and support
collaborative forest managsment, and compares these to the realities of Malawi, which
apitomises a situation frequently found in Airica.

Befier than any analysis, Box 14 shows that the FD is often already stretched when it
comes to supporting isolated co-management initiatives. This is lkely 1o be exacerbated
once CNRM expands. Alden Wily {pers. com.} argues that this is a major argument in
favour of involving communities as actors rather than mere benefit sharers in CNRM. There
is certainly some truth in this argurnent, as the Duru-Haitemba cass of Tanzania clearly
lustrates (see Box B, Section 1V.1.3.{iii}}. However, as argued in Chapter IV (see Section
W.3.1, s might not aiways be e best way forward, even for the communities.
Transferring part of the FD mandate to other supporting bodies is another and in some
instances complementary way of lessening the workload of the FD, particularly at logal
level. Such bodies include:

# Private organisations such as NGOs {numerous examples, including Chimaliro in
Malawi — see Seclion V.2.3. and SIWAA case in Mali for local level partnerships, and
the Rural Fuelwood Markets Programme for an NGO taking over national
responsibilities);

Local elected bodies, such as local councils in Mali. In this case, local councils are in
charge of Non-Reserve Forest land, and they can request technical assistance from
whichever body they deem appropriate besides the local FD agency {e.g., NGOs.
Private gonsulting firms, research centres, etc). Although this system is still largely
untested, it provides an interesting avenue to explore.

Lo
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The idesl characterlstics

Eox 14: Ig FD up o the Job of collaborative management and what partners should it seek (o Improve Its supportive
capacity? An example from Malawi

The realiies

| Willingness and knowledge to formulate
the approprate Forest Policy and Forest
Aot

In Malawi a Forsst policy reform pracess was initiated in the 1980s and culminatad
n 1997 with the tormulation of the Forest Palicy 1996 and Farest Act 1997,

In summary: Good

Tha praduction of a useful, camprehensiva
policy and lagiskation whigh is undergtand
by all stakehnoiders,

The policy supports community involvement in forest managemenl. There ars
howswer some shoreomings. Although the Act clearly andorses community
invelvarment, theme is a persistent theme that the government will issue the ules,
approvals, plans and licenses that will govern all community-based management,
Insistencs on govemment oversight and control may dampen initiative, enthustasm
and participation. Furthermors the Act is complicated and confusing and appears to
contain some ambiguities,

In addition many stakeholders. are slill not aware of or understand it. Nevertheless
the policy and legislation do set the scene and are & major atep in the right direction.

In summary: Going In the right direction, but a number ot hurdles

A& cormvictian in the prineiples of CFMW —1e.,
that locals must have an incentive o take
responsihility for the forest resources on
which they depend; which usually consists
of a8 combination of tenurial securty,
decision-making opportuniies and benefits
and without these incantives the status guo
will prevail.

Emanating from this same chamdieristic
the FI} must have the determinadion to
implement CFM, a determination which
must enabla them to cvercome the initial
inevitable hurdles and setbacks in pursuit
of the goal — and not fall at the first hurdle
retreating back imo “govemment $orral™
mode.

This conviction must be hald by those in high office and their subordinates.
Canvigtion amongst the latter without the former is howsver wasted as junior staff
can only do as directed fram above. Some on-the-ground staff who are in daily
contact with rural people seem mare inclinad to believe in CFM — possibly because
they are mare aware of the practical realities and more convinced that governmeng
controt is simply not the way forward. Likewize they see the indicators which show
commitment from the ground to CFM. Lack of conviction is evidenced by a 1993 FD
publication which declares that 70% of Forest Reserve revenue under a co-
management agresment with the FO should go to the FD (probably considerably
more than at present if illegal collection is taken into account). Furthermore, 20646 of
ravanue collected fram Village farest Areas (WFAs) on custoimary land undsr a
management agraamant with the FO {gven thaugh for firests not declared a VFA
the FDvis ne Jonger collecting any revenus). Locai Forestry staff oftan claim that co-
managemeart in Forest Reserves ks like “apening flood gates™, seemingly unawarg
that the flood gate syndrome is already welk underway. Thens is evidence to siggest
that the higher offices are not exhibiting the appropriate determination and are
inclined to ses he first burdle a3 an Indication of that CFM is a non-starter.

Having said that, the FO' appears wiling fo co-operate with- CFM initiaives
infroduced by MGOs and donors on customary land, and by-laws for some
communities involved in CFM on customary land have been approved whers
fasilitated by donorNGOs.

In sumzmary: Pacrmixed

The appmpriate atfitude fowards village
peoples ia., that they haws the right 1o
make choices - about  their own
developrngnt, that they have skills and
ahilities fo employ in CFM {even though
some aof these abililies are In evidencs, but
overlooked wihilst others are submerged
following years of gowvemnment contral and
dependency syndrome]. The appropriate
attitude is that the FD does not necessarly
know best.

This is an attitude which is alien to the Forestry Departrnent &3 of old. Thers are
hawever indications that this is slowly changing.

In summary: Slowly changing
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Skills — in addition to the dght attitude FD
staff need skills. These ars required at all
levsls but for those members of staff who
interact with rural peopls on a day io day
basis, these include: the ability to ligize and
negotiate with village people, the ability to
see protlsms from their point of view, the
knowledge of how to approash CHNEM, the
principles on which CHEM is based, the
nityy-gritty such as =etting up committees
{goed cnes), how 1o handle racalcitrant
chiefs, how o build cn the interast and
commitment of the locals, making by-laws,
eta..

There have been many training courses and workshaps for FD staff. The principal
recipignts are higher level officers down to District Forestry Officer level. Some
training has gona on recently at chnical grades, However in the absence of on-
the-ground implementation and guidance seme of the trainfng has gone on in a
vacuum. This might be seen as & chicken and =0g siteation. CNEM cannot be
implemented without training, training is wasted if undartaken ir 8 vacuum of non-
implemantation. Howswver, there are examples which show that, in many insfances
CMAM can start withaut tralning, and programmes can be devised as needs arizs
{e.d)., in Ghang - Mayers and Kotey, 1998).

In summary : A lang way te go

Capacity — this covers such things as the
righit number of extension workers, in the
right places and with enough cparationat
budget and the right attitudes to villagers.

The Farastry Department is lacking high calibre middle management staff {District
Forest Officers - DFOs) and extension workers, Gperational funds at the lawest
levels are almost non-gxistent, extension warkers where they exist {as few as 3 per
chistrict) hiave no transport. Almast all training i donor-supportad,

Funds: Lindil recently all funds generated entered treasury. The new Farestry Act
pravices far & Forestry Fund which allows the FD to retain 809 of its revenue. This
would have more impact still if Farestey Funds wene decentralised.

There is a passiility for the establishment of District Forasiry Funds under tha in-
pregress decentralisation process.

In summary: Some exciting possibilities

Demonsirate transparency, respect and he
able to forge relationships baged on motual
trust with rural peopls,

The relationship between the rural people and FD is not good. FO staff are blamed
for selling off iveting and ather timber Wees on customary land while they held the
managenal rasponsibility for customary land forests.

Malawians do however respest authorty and traditionally manage their affairs
through compromise. They understand the important role the FO plays. If &) the FD
carriad aut their job with integrity b} they took mare heed of the needs of the locals,
a positive working relatianship could easily be dostered as evidenced by soma
Incalised sUctessas. '

In summary: Mixed

Ability to link-up with donors and NGOs
whare  appropriate.  Optimise  win-win
partnerships.

Thea FIr has traditionally been slow to form partnerships with NGOs, The FO acouse
the MGEOs of doing things “on their awn" in & cavalier and amateurish way. The
NWGOs in thelr 1 accuse forest depanment staff of being lazy and anly intgrasted
in getting allowances. As {ar as donors are concerned the relationship is sometimes
aqually fraught. Some donors tend to “bulldoze™ in order to gat their agenda through
and the FO might accuse therm of being heavy-handed and over-demanding. The
FL» tends however to welcome doners whatever their interest, unwilling to fum away
any potential sources of cash, Tha denors tend not to co-operate and co-ordinats
amangst themsslves and might have quite different fundamental approaches. The
deners complain that the FD has no strateqgy, is slow to make decisions and the
staff is always chasing allowances. The on-going Mational Foresty Programme is
desigred to instil a strategic approach in the FD and cowld enhancs the FI¥s ahility
to capitalise on what NGO and donors have o offer.

In summary: Going in the rdght direction, but hurdles due io poor
relatienships

¥1.5. The role of the State

Government policies on natural resources have 2 poor track record and it is nowadays
increasingly accepled that focal communities have some comparative advantages in this
respect. Given these advantages of local control, the State would do well to let go of power
o local initiatives in resource management, even if they do not comply with any extant
formal rules. This does not mean that the State has no part to play in the management of
natural resources. Local communities are usually welf aware of that. They do not ask the
State to withdraw but to support their resource-management initiatives through the
provision of advice and mediation 1o enforce local CNBM agreements when neaded.
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In addition to facilitating local initiatives in CNRM, central government must play other
important roles. For example, it should provide an overall vision for development. In the
case of Zimbabwe, Plan Afric (1998} argus that such a vision at national levsl should be
complemeantad by others at provincial and district levels and recommend the creation of a
national think tank to help in this process. Box 15 suggests some other rales of central
government that apply to CNRM.

Box 15: Possible tasks of central government in relatich o CHNREM

Assistance and guidance because it can more efficiently manilor the exdermal effects of forest use. Main areas
concemad includs:

* Perceiving environmental changes;

* Convincing local groups that there are remeadies to environmental stress;

* Disseminating information on envirenmentaily sound techrigues, and sharing information both between the
Siate and loeal groups and hetween groups.

Frovision of sconomie incentives for conservation-oriented praclices, especially where communities struggle to
meet their bagic needs and/or ars at the mercy of powarful cutsids interests;

Ciarification af group lermionial rights and provision of 2 lagal framewark which enables user groups and their
rights and bensfits to be officially recognised;

Frotackion against broad-scale external pressures {e.g., pollulion] andfar other ecanomic sectors which central
govermment is bettar abls to respond to;

Pravision and maintenance of basic mirastuciore o stpporf CNAM product develaprngrrt ard marketing,

Frovision of farmal ries for confict-resolution whenewver incaliy-derived rules are insufficient, especially in the
case of conflicts betwesn different communities andor with broader-basad stakeholders;

Financial assistance to complement the mohilisation of local resources

Provision of incenfives and removal of disincentives to sustainable scenarios in CHRM, and

A framework o ink different decision-making lavals.

Make amd enforee reguiations (giving heed 1o local needs) in those situations where lacal activity bas an impact
cn a wider communily and locally-derived approaches will not secure the interests of the more distant

communities. The state can pravide the link. An example is watershed managemsnt.

Source: Mainly Baland and Platieauw {1226} and du Toit &t & (1398)
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Chapter VIl Conclusions and Recommendations

Vil.1. General consideratlons

The involvement of local communitias in forest management is now an important principle
of tropical forest policy and practice, and a major compenent of international forestry aid
programmes in Africa and elsewhere. The inftial enthusiasm for this development is
beginning to be tempered by experience and giving way to realism as to ihe challenges it
faces. In particular therg is a realisation that:

=

“:.l'

The issues underlying co-management of forest resources are often political and
institutional, and that participatory principles alone do not address these adsquately;

Context is all-important in the determination of the right mix of ingredients that has more
chances 1o result in successful and robust co-management initiatives. No one recipe
can be applied indiscriminately regardiess of the context;

However, specificity cannot be reduced to the community [evel because:

* rural populations are often composed of a blend of groups, making the border
between "ouisiders” and ‘insider” vis-a-vis the so-called “community” often arificiat:

* withinn a small homegeneous community different people use forests in different ways
e.g. men want access for grazing cattle whilst wormen want to collect thatch grass,
poorer members ocollect and sell  firewood, the richer members  buy it

* antors external to rural people's groups play a significant role on the local rules of
forest Use and management.

More specifically regarding Africa, natural resource management is undergoirig
institutional transition, somewhers between {often) weakened traditional rules,
increasing privatisation and non-enfarceable formal rules {Dubois, 1938b).

A multiple strategy is therefore required, combining:

P

W

National guidelines which clearly recognise the key role of forest-related people in
achieving better forest management and rural livelihoods;

Continuous possibility for negotiations of the terms and conditions of the CNRM
agresment

Experimentation and monitoring of performance in initiatives involving rural people in
forest management, as a key factor for progress along the leaming curve of CNEM;

By implication, development of mechanisms that allow lessons from experimentation 1o
feed into the process of policy making;

Long-term and demand-driven donar support to help in financing the iransaction costs
of this learning process;

A flexibls and iterative approach, following guidelines not blugprints
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» But also decision makers and practitionars should not forget that there are other ways
of managing natural resources — collaborative managemsnt wili not be the answer in
gvery case (see Chapter 3).

The principles to achieve this revolve around same key words, including:

¥ Realisrmypragmatism, embracing the complexity, uncertainty and political dimension of
CNRM;

# Patienceltime as CNRM often require attitudes and local power balance to evolve, i.e.,
almost sacietal changes, and this takes time and a lot of “trial and error™;

Flexibifity, because the right mix for success and sustainability of co-management
changes according to variations of local circurnstances.

v

Based on the above, we suggest a stepwise process in the achievement of CNRM
objectives. While sustainable forest management and poverty alleviation should remain the
ultimate goais of CNRM, as an interim stage, we propose more workable objectives, i.e.

From To
Often unrealistic wishes fo Negatiated agreemenis on “sustainable
combine: scenariog” to achieve:
* Sustainable Forast = Less unsustainable use and management of
Management |::> land and natural resources
= Poverty Alleviation » Better well-being of rural people
= Active Participation = Improved capacity to cope and manage
change

Vil.2. Speclfic recommendations
ViL2. 1. At national fevel

# Clearly recognise the key role of “communities” in achieving better managemeant of land
and forest respurces. This would iead to;

> Devaeloping policy and legal framework that would legitimise local experimentation on
CNRBM (but experimentation can proceed without the necessary policy and legal
framework if the will is there);

» Governments might consider a contractual approach with local communities, whersby

mutual obligations concerning the use and management of natural resources ars
negotiated.
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This would lead to a gradual shift from {Karsenty, 1326}
Laws/institutions =» tools < project = participation
Towards

General legal principles & negotiatian ¥ definition of lang term objectives =3 common
choice of instruments and setting up of local institutions 2 evolution and adaptation to
changes in local circumstances.

Once the potential of CNRM s officially recognised, wilingness and means 1o
supporting its implementation become key. This is often a cause for concemn for
expanding CNRM, even when the policy is in place and sufficient lessons from
experimentation have been diawn. This relaes in parficulas 1o the capacilies of State
agencies in supporting the expansion of CNRM. In that respect governmens might
consider using the '4Rs’ framework to determine the mandates of local governments
and line agencies at local level. Although still in its infancy, we thirk that the innovative
approach developed in Mali is worth testing, Le., local governments are in charge of
non-reserve foresis and the local forestry service is in charge of forest reserves. This
sharing of mandates is internal to the State, and should not curtail the negotiation
process with other pariners, and communities in particular. Assistance by NGOs has
often proven key to expand CNRM initiatives in some cases (e.g., the Rural Fuelwood
Markets Programme in Niger — see Section V.2.1.};

Policy making should learn from experimentation on CNREM,

Law making should recognise the legitimacy of both formal and customary rulss, so
long as these have proven their value as regards the objectives suggested ahove (see
Section VIL1);

The national legal framework should atlow for the development of “local laws” that
would be monitored based on the same criteria as above.

ViL2.2 At local level

v

A learning-by-doing approach should prevail, at least in the early stages of CNRM
initiatives,

Local governments and line agencies should et CNAM inifiatives go”on a nilot basis.
They should menifor their performarnce befare moving o the step where the ‘4Rs’ are
negotiated on a longer ferm basis;

Get the 4RS’ right and monitor them. This could start with a very specific and burning
local issue. By all means, the right balance of the ‘3Rs’ {rights, responsibilifies and -
retums/revenues) should be locally decided, with national and international assistance
playing a facilitative role;

Achieving the ahove will require ‘making sense” of the locaf context, and in particular of
the facilitating and compiicating features discussed in Chapter IV of this paper.
Therefors, interventions to mitigate complicating factors ars likely to be required prior to
negotiating the ‘3Rs’ (e.g., {re)building trust, leveiling oif bargaining pOWErs);
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Good-quality relationships are usually the essential lubricant to achieve and maintain
successful CNRM initiatives. Thus, there is a need for mechanisms that ensure reguiar
interaction between the major stakeholdars. Some means o assess relationships and
ensure regular dialogue have been suggsested in Chapter V (Section V.3.3);

Since local conditions evolve over time, there is a need to develop mechanisms that
alfow for a (relnegotiation of the 4As when the agreed batance of the '3Rs’ (becomes
unfair to a major stakeholder and nen-conducive to the ohiectives suggested above
{see Section VII.1.).

Decision-making structures, be they formal or informal, should be accepted
and legitimised so long as they achieve good resufts in sustainable local
development and conzervation;

Eftective mechanisms finking the lowest aorministrative fevel fo interest groups
at forest level should be installed;

Mechanisms allowing for focal generafion of funds shouid be accepfed and
even promoted by goevermments, in order to increase local financia! autonorny,
hence local sconamic resilience;

However, the foregoing requires the creation of focal and user-friendly checks
and balance mechanisms in order to avoid the creation of “new feudalisms”
whereby CNRM would benefit manly local slites {e.g., one mechanism is the
cregtion of several mechanisms of recourse for citizens});

All the above will require that local people become more organised, both locally and
in a wider context.™ Local pecple must be grganised at the user-level — this may be
village level, or a small group of villages or based on interest groups {e.q., Leaf
Gatherers of Kwapanin — Agyemang, 199€)) who may be drawn from one or more
villages. Being organised has the advantage of enabling a group of people to be
more powerful, and is often deemed as a key factor for development interventions o
reach the poarest of the poor. Indeed, it enables users of natural resources to:

* Relate 10 and negotiate with other stakeholders be they in conflict, in partnership or,
as in the case of the government, 'both advisers and enablers as well as interested
parties.

* Institutipnalise checks and balances which are important to stabilise powsr
disparities;

* Giain a voice and enhance their negotiating power whather it is with the private
sector over terms and conditions or with the govemment concerning policy issues;

* (aain a legal identity. Ideally the local users institutions shauld be legal entities and
have the chance to make or influence local by-laws — this again enhances thair
powier when dealing with other stekeholders who might otherwise monopefise and
exploit;

% The National Smallholder Farmers' Association of Malawi have a5 their motto “the Tuture bsion 0= to the
graanised”,
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* Fit in or link up with the wider institutional framework which must also be designed
io allow communication, negotiation, checks and balances.

Given the challenge which CNRM presents there is need for commitied and capable
change agents, be they government or NGC. These change agents must have the
capacity to facilitate, educate and mativate the relevant stakeholders. The complexity
that some change agents will also be stakeholders should be dealt with through the
development of appropriate institutions.

W

#» Time should be given for (a) trust to be builf or restored; (b for local people o
get organised; (¢) develop the capacities and allow for atfitudinal changes of
change agents, (d) experiments to provide lessons. As a Malian proverb says:
‘“The matter is important, so let's take our iime to solve it".

Vil.3. Concluding remarks

The current transition in natural resource management requires the integration of science
and politics. This is nowhere more relevant than in the area of co-management of forest
resources. Working on these matters can be compared to embarking on an adventurous
journey: one knows the general direction, buf several twists and lurns make it impossible to
predict the ftinerary in advance. We therefore agree with Lee (1993) that some
‘navigational aids” are needed to help us an our way. It is hoped that this paper will
contribute to the provision of such aids.
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Annex1: A possible ald to negotiation in CNRM: A simplified approach to
Muiti-Criteria Analysis (MCA}

introduction

The assumption that an optimum solution to a problem exists requires the simultansous
cccurrence of thrae criteria, i.e_: {Scharlig, 1994)

giobaifty: all the possible solutions are mutually exclusive;
stabiffty: the solutions are clearly defined and fixed over a long period of time;
perfect comparabifity. the sclutions envisaged could clearly be ranged.

Natural resources management is clearly a case where many use and maragement
options are available, and alzo where these thres criteria are seldom met. This is why Multi
Criteria Analysis (MCA) seems particularly appropriate for muti-stakeholder negotiation
regarding natural resource use and management. Indeed, rather than seeking o define the
aptimal salution o & prablam, MCA rather aifenmpls to determine the most accepiable
armangst a range of possible options for all the stakeholders invaolved in the negotiation. Iits
main appeal might reside in that it can help move forward with &2 more “objective” tool than
judgements when dialogue between stakeholders is in a deadlock. By gradually sliminating
the less acceptable options to mast stakeholders, MCA also simplifies the complexity of the
negotiation through a stepwise selection process.

How does it work?

There are many possible methads 1o carry out MCA. In this paper our goai is simply fo
provide an example of a simplified approach to MCA, in order o illustrate its possibls use in
CNEM. it is part of a group of MCA methods known under the global term ELECTRE
{Scharlig, 15894).

Five steps characlarise the ELECTRE family of MCA approaches;

A. Scoping the possible options to address an issue or salve a problem. All the options
mentioned by the stakeholders should be considered wvalid at the outset of the
negotiation;

B. Define the criteria and importance ("weight™} of these criteria in relation to the options
envisaged, and the scale used in the assessment;

C. Assess the performance of the different options according to the criteria defined in step
C. Combined with the previous steps, this should result in a performancefjudgement
matrix;

D. Assess the extent of stakeholders’ agreesment ("concordance™ and disagreement
{“discordance”) regarding assumptions on the relative value of the different options;

E. Finally, gradually select the more acceptable solutions for the majority of stakeholders.
The overall idea is to make some assumptions regarding the relative parformance of the

_different options {i.e., option X cutweighs option B) and to compare these assumptions to
the figures provided in the performancefjudgement matrix. Decisions regarding steps A and

XM
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E should be made in a group discussion. Ideally, steps should also be decided collectively.
However, more often than not, strong initial divergence of opinion results in each
stakeholder deciding on steps B, C and D secparately. A second phase then tries to
reconcile the separate assessmenis fo reach step E.

One example: Deciding on the use of a patch of forest on Customary Land
somewhere in Central Africa

One can think of a situation involving different stakeholder regarding the fate of a patch of
forest in Central Africa. The stakehclders could be the local Forestry Service, local farmers,
an environmental NGO and a logging company.

Possible options could include (a) canversion to agricultural land; (b} logging concession;
(¢} a Farest Reserve, and (d) an agroforestry scheme involving farmers planting trees for
the sawmill of the logging company in an outgrowsr scheme.

To simplify the analysis, we will envisage only a few criteria such as: snvironmental
condition, econamic returns for the logging company, improvement of farmers’ [ivelihoods,
increase in export taxes

The factors mentioned ahove could result in the performancefudgement matrix shown .
beilow.

Criteria =» Ervirgnmental | Economic raturn for | Improvement in | Imgrease in export
condition the legging farmars' livelihoods | taxes
Options company
¥
Weights (1: “lighter); 2 3 _ 3 1
Srheaviar'}; .
Seples (1: worst, 5 1-3 1-5 24 2-4
best)
Conversion to farm land | 2 i 4 1
| {annual crops)
Lagging concession 2 4 3
Faorest Reserve 4 1 1 1
Agroforestryfoutgrower | 3 2 2
scheme

Obviously the different stakeholder grnl.ips are likely to draw a different matrix. It is then up
to the “mediator” to try to reconcile the different points of view. The next steps might help in
that respect.

The next step is about assessing the degree of agreement (“concordances”) and
disagreement {“discordance”) regarding the assumptions made on relative performance
of the: different options {see Tables below). This is achieved by drawing concordance
and discordancs Tables as follows:

Degrae of Concordance: numier of accurrences whers one potion “auiweighs” another option

¥ weights {in our case )
Note that the computation af the concordance degres dass not use directly the performance values. Rather it
uses them indirectly, Le., to test assumptions
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Degree of Discordance: Hi

Wider scale valug (in our case 4)

Concordance is an expressian of the preferences of the “majority” of stakeholders; while
discordance relies on the actual divergence in performance, hence somewhat
expressing the opinion of the “minority”.

Concordance Table

Vutweighz"™ Conversion 1o farm { Logging Forest Agroforestryloutgrawer
% land (annual crops) | cengession Resgrve scheme

Conversion to fanm land /% = 0.33 19 =011 39 =0.33
{annuzl crops) =
Logaing concession e 100 = 0,11 2/9 e (.22
Forest Beserveg 348 = (.33 S 2 30 = .33
Agrofarestryfoutgrawsr 209 =122 1/9=0.11 : SR
schems

* The opfion in tha column outweighs the option in the rank

Discordance table

“Cutweighs” Comversian 1o farm | Legging Forast Agroforestry/
land (arnual crops) | concession Resctve outgrower schame

Conversion to farm land 24 = 0.5 34 =075 Q=10

{annual crops)

R 3075 =08

Logring Soneession

204 = 0.5 Tida 025

Forest Resanss

Agrafarestryfoutgrowsr 204 =105 34 =075

scheme

Tesling the assumptions

The next step starts with the agreement on threshold values for both degrees of
cancordance and discordancs. For instance one could chaose 0.3 for concordance and
0.5 for discordance. This means that the assumptions made will only be valid if both their
degree of concordance exceeds or equals 0.3 and their degree of discordance is inferior
or egual to 0.5. The testing of assumptions is carried ouf on that basis and translates into
the following Table and Diagram.

A striking feature of the above Table is the fact that discordance values are higher than

concordance values for most assumptions, pointing to the controversial character of the
options at stake.
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‘Assumpfions (= méans equals orduthweighs"l - | -Corcordanes walues” - . ["Digeordance valuss . 30
Farmland = logeing concession 011 .75
Logaing cencession = farmiand .33 a.5
Farmland = Forgst Begerve 011 05
Forest Reserve = Farmland 011 0.75
Farmland = Agrafarestry B 0.5
Agroforestry = Farmilared {332 [
Logaing concessons Forggt Assene g3 [
Forest Beserve = Logging concessian 11 .75
Lagoing concession = agraforestry n22 .5
Agroforesiny = lagoing concgssion .33 .5
Forest Begerve = Agroforestny .11 075
Agroforesiry = Forest Reserve .33 .25

Mote: Validated agsumptions are irt alics

The following Diagram, which uses only the validated assumptions, leads to the final stage
of the negatiation, i.e., the choice of the most acceptable opiion or combination of options:

/"'r Means “outweighs”
Agroforesiry

v

Logging concession

Farmland 4/// Forest Reserve

The Diagram clearly shows that the agroforestry/outgrower scheme outweighs all the other
options, seemingly making it the most acceptable fate of the forest patch under discussion.
However, since the tree companent of that scheme comprises only fast-growing trees for
the sawmiill of the logging company, it might not fulfil the needs of the concession manager
in terms of expart quality timber. Perhaps the most acceptable solution for all parties might
then be a combination of a logging concession and agroforestry/outgrower scheme. Be that
as it may, the options Forest Reserve and Farmland for annual crops only can reasonably
be eliminated, making the discussion about the final agreement less complicated.

| References:
Pictet, J. {1994). Vers une aide multicritére a la négociation: Possikilités d'utilisation de
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Annex 2: Exper;%-nces with Local-Level Dialogue in Francophone West
Africa

This Appendix looks at lessons stemming from the functioning of two types of co-ardinating
bodies in Francophone West Africa, i.e., bodies embedded in national administrative
framewarks {we shall call them administrative commiftees) and bodies which exist in the
context of donar-supported projects (referred to as project committees in this document).

1. Adminisfrative commitiees

Two types of state-based co-ordination commitiees exist in rural areas of Francophong
West Africa, i.e., those aimed at facilitating dialogue between communities and
government, and those aimed at linking line agencies, NGOs and donar-funded initiztives.
We shall discuss them in turn.

i Diafogue forums

Boxes 7 (see Section I1V.1.3.(iii} in Chapter IV} and A below illustrate the types of problems
encountered by such bodias, based on two examplas: the District Conciliation Couris

{ Triburawx Departemantaiy de Conclliafion) in Burkina Faso, and the Land Tenure
Cammissions (Commissions Foncieres) in Niger.

These examples show that inadequate representation of people’s interests, and possible
means to overcome this, are often central issuas in such diatogue forums. In addition, lack
of funding ofien afiects their funciicnality, a prebiem also encountered in the second fype of
administrative farum that we briefly discuss below.

Box A: Land Tenure Commissions in Niger

Land Tenure Commissions (LTCS) wers introduced undsr the new Rural Coda of Miger, enacted in 1923
{Edict 83-015) (Yacouba, 1898). They are chaired by the "sous-préfets” (more of less aquivalent to county
officars) and comprige nan-alectsd parsons: the local officer responsible for the rural code, the heads of
technical sarvices related te natural resources, representatives of community groups (farmears, herders,
wiornen, youth], and, whan relevant, customary authorities, representatives of other technrical sernvices and
any other person deemed necessary.

LTCs have both a consuilaiive and decigion-making role, i.e.; fYacouba, 1996%

= a consuftative role on use of land, drawing up of land-use managemsnt plans at municipal level,
acquisition of ownership rights;

=  adecision-making role regarding the recognition and establishrment of land rights, the transformation of
rural use rights into ownership rights, determingtion of levels of compensation, if relevant; and, finzally,
the: keeping of Land Registers.

¥ This appendix draws mainly on Dubois ef &f {1095}
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Fifty-sevan LTCs are planned. In a pilot phase, 3 have been oparating singe 1904 and 7 were due to star
warking in 1957 with the support from donor agencies. Several limitations of the LTC=s are already apparent,
including (Gado, 1098):

= | TC= have often been criticised for the over-representation of technical staff i comparigan with
COMmMLINity groups.

= Unclear definition of the LTCs” rale and organic links and other zervices. LTCs should co-operate with
other administraive units, but, at the same time, maintain their independence from political,
administrative and legal autharities. .

o  Lack of clarity about LTCs' reles and lack of independance - especially wis-a-vs poliical parfies - has
led 1o disappaittment among the rural papulaion: they eapected LTCs o issus cunershin certificatas
fwhich they cannct do); and they thought they would have the authority 1o issue ownership cerfificates
and, mast impodanty, indgpendently from politizal influsnces and other types of favouritiem. Public
dismay is exacerbated by the fact that individuals serving on LTCs also wark in ather official caparities,
and there ig alexdy grest disinest of poblic awthorties as a result of unhappiness with past
peformance, _

«  Lack of sensitivity 1 cultoral factors, (e, no menticn to the Koranic oath, customarily veed-by the
traditicnal chiaf= to settle land disputes, and the traditional [ngin that *if the land already belongs to us,
why shauld wea register 17", which makes fermal registration cbselsts in the eyves of the local people.

= The supperling regulations aimed at making the rural code operatinnal have not been developed, which
eqrpelnds confusion cver the rgles of LTCs,

Saurce: Gado (1996) and Yacouba {15956)

(i ffer-agency commilices

Their lack cf operationality usually relates to the following factors

* Lack of decision-making power
These structures allow for discussions, but each participant also has to respect the priorities

and ways of working of its own organisation. The absence of decision-making powsr often
leads to disinterest and formalisation of such mestings (Le., mesting for the sake of
meeting).

* Lack of funds to aperate these commitiees

When they exist, local government planning units toc often lack financial resources io cover
the expenses related to mestings, espacially when, ‘tradittonally’, these imply per diems
and other costs. It s also sometimes difficulf to agree on the sharing of costs between the
bodies involved in such committees; but sometimes solutions are found, especially in the
abhsence of donor-funded projects. '

* Lack of support from central levels
This is linked to the above factors

* Diversity of motivations o participate
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Given the lack of decision-making power of these commitiees, one can wonder what
motivates parlicipants to attend them: intellectual, financial, professional reasons? This
diversity is compounded by the diversity of organisations represented, i.e., from
government 1o NGOs and donar-funded projects.

* Lack of participation of traditional ieaders
This causes problems in particular when formal and indigencus rules co-exist.

2. Project commitiess

Given the difficulties faced by administrative committees, in many instances, donors have
cdeveloped their own co-crdination committees in the coniext of their rural development
projects. Two types of committees are found:

{i} inter-village conwniftoes

These type of committees are typically found at advanced stages of Gestion de Terroir
projects that encompass several villages. Villagers usually dominate these committees. A
key weakness of such badies lies in their lack of legitimacy outside the projects that create
them.

{if} Local government conmmiltees
These committees actually represent reduced versions of adminisirative committecs.

‘These bodies usually function mainly thanks to project funds. Box B provides an example of
SUGCH COMMitiees in iviail.

Bax B: One example of project committees in Mali

Within this GTZ-funded GRW-GT Project, Local Development Committses {(LDCs) involve all local
cancammed line agencies and are chaired by the District Officer. Only one expatriate staff assists thege
committeas. Lising only PRA technigues, the LDCs develop technical plans and submit them to the national
direction of the project, which, in turn, iz responeible for identifying the weaknezses of field cperations and
far developing a policy disisgue with bath the LDCs and congerned Depariments at cemral level, Village
committeas have some control ovar the moans dlocated o line agenciss, through the menitoring of LDGs.,
The project is currently trying different means to increase the invelvement of villagers in the control of daily
pperations (&.3., fusl posts for project vehicles based in vilfages).

This type of mechanism encourages mare ransparency in project management, tagether with more
invalvernent of both Local Gevernment Units (LGUst and local communities. However, this administrative
siructure currently faces some challenges:

«  Participation by line agencias in LDCs is often mainly inked to financial advantages;

« Linked to the above project managers are regulary confronted with requests for funds conceming par
diemns, training, paper tours, ete., at the expense of other areas of managemeant;

¢ Also Gnked W ihe above, different lavel of motivation and efficacy of the LDCs.

Snource: Srosjean et al (1898)

In some cases, these commitiees only exist on paper. The local project leader prefers
direct contacts with each agency separately and on a case-to-case basis, for the sake of
efficiepcy. However, this strategy bears the risk of reduced communication between the
different agencies involved in the project, with the project leader being the only person
aware of who does what.
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In regions popular among donors, one frequently finds (too) many project commiitees.
Although this situation creates some confusion for the focal administration, one can wondar
1o what extent this is not this purpessly maintained, as lack of co-ordination among donors
also means more opportunities to bring funds 1o the areal

Suggestions aimed at improving cost effectiveness of co-ordination commiitees include
(Dubois ef af, 1996):

(iy Owrnership by perennial structures

Ideally, co-ordination commiitees should be created at the initiative of LGUs rather than
being imposed by central Departments or donor-funded projecis. Following a pragmatic
and stepwise approach, such bodies could start with only a few agencies, and invalve more
partners as needs rise and lessons on the functioning of the commitiee are learned.
Anather way for increasing ownership — and accouniability — lies in increasing the role of
line agencies in project design and implementation.

(iiy Different committees for different tasks

One could for instance imagine, on the one hand, operations committees that would mest
as needs arise: and advisory committees, who would meet less regularly te discuss overall
strategies, etc..

(iil) Reduction in ifie number of commiitees
Danors involved in iocal development should agree that one committes is a must, and the
local district officer would have to take the lead on ensuring that.

{iv} Really concerted planning

This often depends a lot on the motivation of the chairman and the local players in local
development. But there are some examples, such as in the Saint-Louis Region in Senegal,
where a caoncerted pianning exercise has resulted in feasible sets of activities, with roles
clearly specified.

{v} Flexible funding approaches
The objective should be to gradually reduce the dependency on donor initiatives to finance
the functioning of co-ordinating committees. Options include:

% contribution of the different entities according to criteria decided by the committee. This
scems to work better in the absence of donor-funded initiatives, since these are not
supposed to fund the entirety of the expenses;

v

support from centeal level, based on the legitimacy of such commiitees whenever
passible. However, support could be commensurate o performance.
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The jouwrney towards collaborative forest management in Africa:
Lessons learned and some navigational aids. An overview

Based on a comprebensive literature review and the authors' own
experience throughout sub-Saharan Africa, this paper offers no short
cuts to better partnerships in forest management because each
situation requires its own recipe. Nevertheless, the authors dare
suggest some hints. Firstly, they argue that, while sustainable forest
management and poverty alleviation should remain the overall goals
of co-management, more warkable objectives in the short term should
be set, such as achieving less unsustainable practices, improved well-
being of rural populations and improved local capacities to cope with
changing circumstances. Secondly, the authors suggest that success in
collaborative forest management might be measured by the
maintenance of a ¢ycle allowing for the monitoring and, if need be,
nagotiation of local stakeholders' “4Rs’. The *4Rs’ refer to the right
kalance of stakeholders' rights, responsibilities and returnsfrevenuss
('3Rs"), and geod guality relationships between these same groups

{the 4th 'R7). A range of local facilitating’ and ‘complicating’ factors at
lncal level and scaling up issuas are also discussed.

The Internationai Institute for Environment and Pevelopment
{lIED] is an independent, non-profit organisation which promaotes
sustainable patterns of world development through research,

policy studies, consansus-building and public information. In its 30
years, lIEL has accomplished much in & large number of countries,
Focusing on the connections between economic development, the
environment and human neeads, [IED's principal aim is to improve the
“management of natural resources 50 that countries can improve
living standards without jeopardising their natural resource base.
Whork is undertaken with, or on behalf of, governments and
internaticnal agencies, the private sectar, the acadernic community,
foundations and non-govermental crganisations, community groups
and the peoples thay represent,

IIED's Forestry and Land Use Programme addresses needs for
productivity, sustainability and equity in forestry and land use. [ts
research and capacity-strengthening work focuses at the national level
in developing countries. It involves: :

* Policy pracesses: supporting participation of multiple interests in
policy analysis, formulation and monitoring;

*» Sustainability assessment of forest management and use;

* Capacity developmert of government bodies, NGOs and
communities for sustainable forest management;

* The development and monitoring of incentives for sustainable
forest management.
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