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Preface 

A broad variety of groups have interests in the future of forests, from the scientific community to private firms, 
public sector forestry services to local and non-governmental organisations, youth groups to unions. A major 
issue facing forestry today is not whether to accommodate multiple interests, but how. 

Although there is a growing set of tools, platforms and methods for both the assessment of multiple interests and 
the building of co-operative/collaborative mechanisms, more research, including comparative analysis and 
detailed case studies, is needed. Accommodating multiple interests in forestry will be difficult, and agreements 
may be temporary and lack total consensus. There is, however, no alternative, and further development and 
improvement is imperative for sustainable forest management. 

From December 9-12, 1997, the FAO Forestry Department organised an ,international working group on 
"Pluralism and Sustainable Forestry and Rural Development". The purpose of the workshop was to exchange 
information and explore mechanisms, methods and forums for optimising the co-operation between different 
actors in the forestry sector -- governments, NGOs, people's organisations, private sector, etc. -- in order to 
promote sustainable forestry and rural development. The workshop produced a vision for accommodating 
multiple interests in sustainable forestry and rural development, identified the principles and· processes of 
decentralised management of a multi-partner approach, and made concrete recommendations for next steps. 

These proceedings reflect the broad range of disciplines, institutions and geographical regions represented at the 
workshop. The proceedings will hopefully provide insight for governments, NGOs, the private sector, local 
organisations and other actors on how to manage and participate in pluralistic forestry systems in order to further 
the goals of sustainable forestry for development. 

The issue of accommodating multiple interests in forestry and rural development is a complex one, defying 
simple responses. The present volume provides for better understanding, but also underlines how much more 
needs to be done. 

irector, Forest Resources Division 
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Preface 

Les interets convergents sur l'avenir des forets sont multiples, de la communaute scientifique aux societes privees, 
des services forestiers du secteur public aux organisations locales et non gouvemementales, aux mouvements de 
jeunes et aux syndicats. La question qui se pose aujourd'hui n'est pas de savoir si -- mais comment -- concilier les 
interets multiples. 

Les instruments, programmes et methodes d' evaluation des interets multiples et de creation de mecanismes de 
cooperation/collaboration deviennent de plus en plus nombreux, mais il faut pousser la recherche plus loin, 
notamment l'analyse comparative et les etudes de cas detaillees. 11 est incontestablement difficile de concilier les 
interets multiples en foresterie, et les accords seront peut-etre temporaires et ne degageront pas un consensus total. 
Mais il n'y a pas d'autre alternative, et l'amenagement durable des forets passe par leur developpement et leur 
mise. en valeur. 

Le Departement des forets de la FAQ a organise, du 9 au 12 decembre 1997, un groupe de travail international sur 
le "Pluralisme et la foresterie et le developpement rural durables". Le but de l'atelier etait d'echanger des 
informations et d'etudier des mecanismes, des methodes et des dispositifs d'optimisation de la cooperation entre 
les differents acteurs du secteur forestier -- gouvemements, ONG, organisations locales, secteur prive, etc. - afin 
de promouvoir la foresterie et le developpement rural durables. L'atelier a abouti a une description du 
rapprochement des interets multiples dans ce domaine, a ceme les principes et les methodes de gestion 
decentralisee d'une approche multi-partenaires, et a formule des recommandations concretes pour les prochaines 
etapes. 

Ces actes sont }'expression du vaste eventail de disciplines, d'institutions et de regions geographiques 
representees a l'atelier. Ils serviront, nous l'esperons, aux gouvemements, aux ONG, au secteur prive, aux 
organisations locales et aux autres acteurs a mieux comprendre comment gerer et comment participer aux 
systemes de foresterie pluraliste afin de poursuivre les objectifs d'une foresterie durable au service du 
developpement. 

La conciliation des interets multiples dans le domaine de la foresterie et du developpement rural durables est une 
question complexe, qui ne peut deboucher sur des reponses simples. Le present volume aide a mieux comprendre 
le probleme, mais souligne egalement }'importance des travaux a accomplir a cet egard. 

irecteur, Division des Ressources forestieres 
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Brief Summary of Workshop Discussions and Activities 

Jon Anderson 

Forestry Extension Officer and Working Group Coordinator 

Introduction 

The international working group on Pluralism and Sustainable Forestry and Rural Development met from 
December 9-12, 1997 at FAO headquarters in Rome. The 35 participants represented different organisational 
types, all geographical regions and many disciplines (see participant list). The workshop allowed for the exchange 
of information and experience, and the exploration of mechanisms, methods and forums for optimising the co
operation between different groups in the forestry sector - governments, NGOs, private sector, rural peoples' 
organisations, etc. - in order to promote sustainable forestry and rural development. It contributed to an improved 
understanding of pluralism in sustainable forestry and rural development, helped outline preliminary principles 
and processes of pluralistic management, and formulated suggestions for next steps. 

Activities 

To address these concerns the working groups used the following techniques and activities: 

• electronic networking prior to the workshop; a natural resource management simulation (Fish Banks•) which 
emphasised the negotiations necessary for the sustainable management of a common renewable resource; 

• two panels (on the changing roles of NGOs, donors, and government in an evolving natural resource 
management context; and on information gaps and ongoing action/research/development programmes); 

• over 20 paper presentations, covering operational and analytical tools and methods, communication and 
learning, and institutional, technical and policy issues as well as other topics. 

• plenary discussions; and 
• four working groups (using the rotational brainstorming technique) on: methods and tools, organisations and 

stakeholders, analytical methods and learning, and enabling environments. 

See the programme of the workshop for a list of activities and their sequencing. 

PRE-WORKSHOP ELECTRONIC NETWORKING 

(J. ANDERSON, Facilitator) 

The workshop was preceded by a fairly intense preparatory period, which was largely facilitated by electronic 
networking. An electronic discussion group was created three months in advance of the workshop. The group had 
over 50 members, including committed and potential participants as well as other resource people. The network 
was used for several purposes. Almost all of the papers were distributed before the workshop, allowing for 
comments and suggestions to be made and substantive dialogue to take place by e-mail. In addition, the working 
group announcement and several papers were placed on the FAO Forestry Department's Internet Home Page. 
Many authors received useful comments on their papers during this period. The e-mail discussion group also 
allowed for recommendations and suggestions on reference materials, resource people, other organisations who 
are working on similar topics, etc. The network also provided feedback on the workshop preparations, including 

* Fish Banks, Ltd., Laboratory for Interactive Leaming, Institute for Policy and Social Science Research, Hood 
House - University of New Hampshire, Durham, NH 03824, USA 
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BRIEF SUMMARY OF WORKSHOP DISCUSSIONS AND ACTIVITIES 

the proposed programme, workshop techniques and activities, and proposed facilitators an~ discussants. In 
essence, the working group existed "virtually" well before the actual workshop. Although a few participants did 
not have access to the Internet and the group, it was generally considered as a valuable and comprehensive way to 
prepare the workshop, and permitted it to start quickly and function efficiently. 

THE RENEWABLE RESOURCE SIMULATION 

(C. LE PAGE AND D. BABIN, Facilitators) 

Fish Banks is a "microcomputer-assisted group simulation that teaches principles for sustainable management of 
renewable natural resources". During the game the participants were divided into 6 "fishing companies". Very 
quickly (after two "fishing seasons"), the groups began discussions among themselves and came to a general 
agreement on keeping the size of the fleet constant. The groups also requested a scientific study of the resource 
base. Nevertheless, in reality, the stocks were being slightly over-fished. To accelerate the game, a group was 
"bought out," and their fishing dramatically increased. The other groups adopted strategies such as attempting to 
block the port in order to control the "free rider". The game, played over several hours, served to "break the ice" 
and give the participants a shared experience which highlighted some of the issues that would be discussed over 
the remaining days of the workshop: the potential conflicts and different objectives of groups and how, without 
negotiation, agreements and sanctions, these can lead to depletion of the resource base. Communication in order 
to reach agreement appeared particularly important. The dangers and limits to a purely technical approach 
(including potentially costly and time- consuming inventories) without agreements was also noted. 

INITIAL GROUP WORK 

(C. GIBBONS, Facilitator) 

An initial round of small-group brainstorming on the first day of the workshop centred around the question of 
"what is pluralism and why is it important?" The objective was not to develop a strict defmition of pluralism but 
to explore the concept and allow participants to have a common understanding and knowledge of other people's 
conceptions. To a large degree participants felt pluralism was an acknowledgement of the existing reality of 
multiple interests in forestry and, for some, a reality that has always been there. The risks to sustainable forest 
management posed by competing interests was underlined as the "too many cooks (spoil the broth) syndrome". 
Pluralism is related to other concepts such as diversity, collaboration, partnership, communities of interest, 
participation and stakeholder groups. It was also pointed out that pluralism exists on many different levels: actors, 
institutions, rules, norms, values, methods, etc. The relationship between pluralism and power was a recurring 
theme, along with discussion about power-sharing, levelling of the playing field, bargaining power and a power
shift regarding influence and decision-making, and how such concepts pose a problem for traditional decision
making authorities such as the forest service. An issue which received significant attention was whether plurali§m 
should remain at the level of acknowledgement and a tool for understanding situations, or whether it could or 
should be actively promoted and catalysed. 

The paper presentations 

The papers in this volume were presented and discussed during the workshop. After the workshop and based on 
the discussions, authors had the opportunity to revise the papers before publication. The technique of assigning 
discussants (with carefully developed terms of reference) turned out to be a very good way of stimulating debate 
after presentations. Several papers published here were not presented at the workshop. 

Main Working Groups 

METHODS AND TOOLS 

(S. DANIELS, Facilitator) 

The group discussed the paradox of tools: how they are helpful and allow the passage of information and skills, 
but also tend to become rigid and bureaucratised. This underlined the need to understand the importance of tools 
in terms of the operating values to which they respond, such as efficiency, mutual learning, quality resource 
outcomes, and other aspirations. In order to succeed on a practical level (in communities), the choice of tools 
must be grounded in operating values. The group then discussed some of the methods used in the pursuit of 
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BRIEF SUMMARY OF WORKSHOP DISCUSSIONS AND ACTIVITIES 

operating values, such as participatory learning and conflict management. A very specific list of tactics - which 
could include field trips, simulations (such as Fish Banks, Ltd), and use of media and narratives - served as a 
dialectic between the theoretical ("why are we doing this?") and the practical, thereby linking the two. 

Additional important aspects mentioned briefly included: 

• the importance of language competence and cultural sensitivity (lessening the dependence on interpreters and 
intermediaries but also using cultural mentors and a team approach); 

• sharing and getting to know the lives of communities; 
• micro planning as a useful tool; 
• the importance of: making visible and then clarifying assumptions; raising and asking questions; being self

critical and self-evaluating; 
• the need for a level of competency with tools and methods before their application in real field settings; 
• the importance of local empowerment and the transfer of process control to local communities with the 

necessary checks and balances; and 
• the key, perhaps essential, importance of mutual learning. 

ORGANISATIONS AND STAKEHOLDERS 

(A. BEBBINGTON AND o. DUBOIS, Facilitators) 

The group dealt with the question of what catalyses a process through which actors and stakeholders can come 
together. Two general types of situations seemed relevant to the discussion: One set of issues had to do with 
immediate and critical concerns and short term emergencies such as rapid deforestation, erosion and falling crop 
yields; the other situation concerned what might elicit actors to come together around longer-term, precautionary 
issues. There was agreement that for actors to come together there must be a catalyst, either an issue (i.e. a shared 
disaster) or an actor. The group discussed leadership and the important role that it might play in bringing people 
together. Leadership must be legitimate and trusted, and proactive but not controlling. 

Another set of issues had to do with power differences. It is important to be explicit in recognising differences of 
power among stakeholders - some are weaker, some are even absent in time (the next generation) or space 
(transhumant herders, for example). A number of ideas were presented about what might be done to strengthen 
and legitimise weaker stakeholder groups in the process of natural resource management and rural development 
negotiation and joint action: 

• establishment of clear and secure rights in resources; 
• provision of information to assure knowledge base equity among participants; 
• organisation of stakeholder groups; and 
• increasing the ability to enter the market efficiently and effectively. 

These steps are a necessary precondition for building relationships of trust, or as a participant remarked: 
"relationships without fear". They are also a precondition for the communication necessary for sustainable natural 
resource management. This implies the building of horizontal relationships based on trust, perhaps through 
existing positive relationships or the use of trust-building methods. 

A number of participants saw the important role that hierarchy must play. To be successful, the hierarchical actors 
and relations that might initiate or organise a process of bringing actors together must have legitimate authority 
(which may imply transparency, but legitimacy can also come from other sources). There must also be checks and 
balances inherent in the relationships themselves, as well as a legitimate judiciary. The group discussed the role of 
the courts or a third party as a recourse when certain stakeholders feel that the relationships have been abused. 

The frameworks within which development actors are operating should be explicit - juxtaposition was made 
between efficiency frameworks (or economic growth frameworks) and equity frameworks (based on rights). The 
emphasis was on relationships for a co-viability between the interests that stem from these different frameworks 
or agendas. One dimension discussed was a concern about private businesses and the ways they are linked to 
forest management; how can business foster a co-viability· between the rights/equity framework and the. 
efficiency/growth framework? The importance of small, local, community-based businesses was noted, as well as 
finding ways of making larger business more socially and environmentally responsible. A case was made for the 
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BRIEF SUMMARY OF WORKSHOP DISCUSSIONS AND ACTIVITIES 

key role ·of control, control units/mechanisms and a strong state. This was a contentious issue, but one strongly 
argued on the basis of case study information. 

Several additional key words reflecting important concepts were introduced: power differences, trust and 
confidence, change in relationships, adaptive organisations and systems, leadership, hierarchy and authority 
linked to legitimacy, and time. 

ANALYTICAL l\1ETHODS AND LEARNING 

(F. WIERSUM, Facilitator) 

The concept of pluralism can be related to many dimensions of sustainable forestry and rural development, 
among them: preconditions, problems, processes and products. The different levels of planning (from the global 
through to the local level) were discussed, along with the stages of project cycles, assessment (at the beginning), 
monitoring, and evaluation (at the end), as well as the range of the various management situations, from state 
property to private property. 

The need to develop further typologies of different dimensions of pluralism in forest management was noted, 
specifically the relevance of pluralism with respect to managing public vs. private forest properties. The 
relationship between pluralism and private property rights needed further consideration. 

It was noted that the learning process entails three dimensions: proper communication of values and perceptions 
on forest resources and their management from the various stakeholders, negotiation of how to manage the 
forests, and mutual learning or jointly developing improved management practices. It was noted several times that 
in the negotiation process, content should be considered as well as aspects of communication. Three different 
communication processes may be represented: advocacy, communication toward balancing views, and power 
processes. Not all stakeholders necessarily seek to balance views. It is therefore very important to see how the 
process can be structured so that the balancing of views gets the most attention. It would be practical to have 
some indicators for proper communication in the negotiating process, but since such indicators are not presently 
available, they should be negotiated rather than developed in a technical fashion. 

Who should facilitate the learning process? It was noted that there should not be a priori one specific party, and 
that negotiation requires flexibility (which current bureaucracies often lack). 

Who should be involved in negotiating? All concerned stakeholders, or only people with goodwill, based on the 
view that the communication process may omit those power players who are obviously opposing joint decision
making? 

While teaching tools are necessary and useful, the teaching process should not be considered a matter of 
professional teacher-to-student relations. Rather, it should be aimed as much as possible toward teaching between 
the various stakeholders (specifically farmer-to-farmer) and joint action research. The learning process should 
take place at various levels: politicians, administrators and bureaucrats; foresters and forestry students; and 
members of local communities. It would be useful to distinguish two levels of learning: 

• Projects should be considered as a kind of policy experiment, rather than as a kind of private project solely 
demonstrating what is technically feasible. 

• Action research is essential in the development of improved management practices. 

In the negotiation of forestry management plans, the importance of considering content (in addition to facilitating 
communication/negotiation) was noted. Different types of forest. management plans were identified: conventional 
end-goal planning based on a "greenprint" was contrasted with developing different scenarios, which could be 
selected by different stakeholders. It was noted that management plans should be less end-goal oriented and more 
process oriented. The extent to which scenario planning and process planning can be combined was left an open 
question. Two necessary actions were identified: First, comparative studies of areas with promising examples of 
collaborative forest management in order to provide several useful examples for further comparison between the 
kinds of practices used, results, etc.; Second, comparative analysis (on a more detailed level) of different types of 
action research in collaborative forest management. 
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ENABLING ENVIRONMENTS 

(G. NEVILLE, Facilitator) 

The group made an inventory to describe the parameters for enabling environments for pluralism. Initially, three 
categories of factors were considered: legal-policy, methodological (how-to), and contextual (which consider the 
socio-cultural environment). A fourth category, processes, was considered later. The group also tried to see how 
the various factors identified related to the concept of capital (social, human and financial). Further understanding 
could come with the application of the "4 Rs" (relationships, rights, responsibilities, returns) to the categories. 
The lists were presented as material for further reflection, consideration and synthesis. These parameters might 
provide useful indicators for evaluating situations in which pluralism is emerging, being promoted, or should be 
promoted. 

The following legal/policy aspects of the enabling environments were noted: 

• the macro-level (government, political, legislative, fiscal and economic policy) and its stability is critical to 
enabling the micro-level (individual communities, families); 

• there needs to be good feedback between the levels, and the micro-level should influence macro-level 
decision-making; 

• the need for broad-based official (administrative and political) recognition, acceptance and support for 
pluralism (such as decentralised structures in politics); 

• a general trend towards a declining role for government in natural resource management; 
• responsibility of local stakeholders is and should be increasing - they must be have the opportunity to 

innovate new mechanisms for accommodating multiple interests in forestry and rural development; 
• sustainable forestry and rural development policy should be developed through the interaction of concerned 

groups - it should be transparent and pluralistic; and 
• the formulation of legislation should take into consideration existing "informal" legislation/social 

arrangements at the local level. 

In terms of the methodological considerations for an enabling environment (the "how to"), the following key 
elements were noted: 

• the development of human resources is key. It includes (but is not limited to): confidence building for the 
disadvantaged; identification and support of the key individuals which catalyse sustainable forestry and rural 
development (variously labelled "champions", "conductors" and "heroes"); and systematic training, 
education and learning for those. most in need (including train community members as promoters). 

• Social capital and networking also appears to be critically important. Some elements include: the utilisation 
of both indigenous and technical knowledge; sustainable/empowering management of human resources; the 
strengthening of local institutions (for communication and networking) and trust building; assuring genuine 
representation of stakeholders and their participation from the bottom-up; assuring that co-viability of the 
social and natural systems is included as an objective of natural resource management; promoting, where 
appropriate, neutral facilitator/mediators (i.e. informal ones from the church, school, health sector, etc.), 
negotiation, information agents and neutral platforms; adaptive and collaborative management; interactive 
policy development (allowing for frustrations and concerns to be expressed) which results in a consistent and 
harmonised framework; and finally, the need for extension systems with appropriately trained staff. 

• Financial mechanism greatly affect the environment for pluralism. Several mechanisms were noted, 
including the provision of economic incentives in resource management schemes since they often have low 
or delayed payback periods, and reinvestment of portions oftesource revenues through resource stewards in 
resource management. Supportive market systems are needed including good market information systems. 

The context, especially socio-cultural, impacts the acceptability and appropriateness of pluralistic understanding 
and approaches. This is a large and complex issue and only a few of the concerns are presented here: 

• negotiation needs a receptive culture, pa1iicularly to include those not currently able to participate; 
• respect for culture and historical traditions is needed, including sensitivity to gender, land ownership, human 

rights, spiritual places, speed of decision-making and implementation, reliance on written material (there may 
be more emphasis on oral, visual, tactile communication channels) and to different ways of thinking; 

• logistical constraints cannot be ignored: for example, the accessibility of venues in terms of time, cost, 
transport, etc. may be difficult; 
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• greater recognition for the fact that sustainability is negotiable; 
• cultures have mechanisms for dealing with ambiguity and conflict which need to be understood and built 

upon; 
• learning (not to be confused with education) for sustainable forestry may mean "de-schooling" and accepting 

error; , 
• the need for respect, commitment to participation; frank, open dialogue, and openness to change (not just the 

process but the final output or objective); and 
• mechanisms for power distribution/redistribution may be needed as well as platforms/fora at different levels. 

General summary 

The present forestry scene is increasingly characterised by a growing number of independent and autonomous 
groups (NGOs, different levels and branches of government, rural people's organisations, private sector concerns, 
political parties, etc.,) demanding an increasing role in decision-making about forests, forestry and rural 
development. For example some non-governmental groups have taken policy initiatives on an international level 
and some are directly involved in natural resource planning and management. In many cases local communities 
and rurai people's organisations have increasingly important roles in local natural resource management. In 
addition these groups often have widely differing opinions, perceptions and objectives about forestry. 

It was generally felt that the concept of pluralism, although sometimes "messy", brought about a better 
understanding of the current reality of forestry and rural development. Forest services, and expert authorities in 
general, are no longer the sole source of objectives, management and planning in forestry; indeed there is no 
single unique solution to any natural resource management problem. The pluralistic situation undoubtedly .adds to 
the richness of the forestry debate and provides a type of institutional "checks and balances", making sure that 
errors are picked up and corrections are made. In many cases, pluralism needs to be better acknowledged and in 
some cases promoted and supported. 

However, it is equally clear that there are risks to sustainable forestry and rural development posed by the 
potential "fragmentation" of organisational responsibility without co-ordination and collaborative mechanisms. 
Many public participation and participatory approaches to-date have not been very successful, partly because they 
have often been processes of co-option and "rubber-stamping" instead of processes of negotiation and dialogue. 
Consensus may be useful where legitimate, but does not appear to be necessary in order to move ahead. Although 
there is a growing set of tools, platforms and methods, such as environmental mediation and subsidiarity for both 
the assessment and for building co-operation/collaboration mechanisms, more research, including comparative 
analysis and detailed case studies, needs to be done and more experience gathered. It is essential that t11e growing 
field experience be analysed, and that it inform the conceptual aspects of pluralism. Communication and learning 
seem to be at the centre of any attempts at co-ordination in pluralistic environments. Several participants 
expressed the urgent need for assistance and support in setting up productive platforms of different groups to 
address pressing forestry related issues. 

Next Steps 

The workshop did not conclude with a set of conceptual recommendations or final conclusions, instead opted to 
look at concrete next steps. Several activities were suggested as practical follow-up to the workshop: It was felt 
that the group should continue to network and dialogue on the topic of pluralism and the accommodation of 
multiple interests in forestry by sharing ideas, documents and identifying new methods and resource people. It 
was also suggested that other networks, such as the Mountain Forum, be encouraged to take up the dialogue. 
Several types of publications were proposed, in which the FAO Forestry Department might play a key role. These 
included: 

8 

the publication of the proceedings; 
a possible introductory "primer", to familiarise and raise the awareness of politicians, field workers and 
others with pluralism and its operational repercussions; 
an issue of Unasylva (the journal of forestry and forest industries of the FAO Forestry Department) dedicated 
to the subject, 
training and skill-building material (and activities and programmes) on such topics as the development and 
management of pluralistic forums, facilitation and negotiation, collaborative methods and conflict 
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management (this would include innovative and interactive teaching games and similar teaching materials in 
addition to "textbooks"); and 

• perhaps a book based on the outstanding papers of the meeting and other papers covering perceived gaps. 

In order to improve the understanding of the issue, it was recommended that additional investigation and analysis· 
be undertaken, with emphasis on the growing experience from the field in accommodating multiple interests in 
forestry. These experiences should be subject to careful and quality-controlled comparative analysis. Specifically, 
it would be useful to compile a set of case studies to illustrate pluralism pri11ciples and tools. The studies should 

be structured around a framework that uses experience from the field to inform the theory and should be 
undertaken by small multi-disciplinary, multi-experiential teams. The case studies could also be used to promote 
these ideas among colleagues in the development and resource management field who are unfamiliar with this 
concept of pluralism. 

All of these activities should be grounded in a communication strategy inside F AO and within relevant 
professional fields that would include innovative delivery mechanisms such as policy-maker forums. A multi
organisati9nal approach to follow-up is essential. 

Final remarks 

The working group underlined the usefulness and potential power of a pluralistic understanding of the forestry 
scene in moving towards sustainable forest management. However they warned against "pluralism" becoming a 
new development slogan used in opportunistic ways. The workshop was felt to have been an excellent 
opportunity to broaden perspectives, deepen understanding and provide for fruitful exchange. It did however raise 
at least as many interesting questions as it answered, and follow-up will be challenging for all involved. 
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Bref resume des debats et des activites de I' atelier 

Jon Anderson 
Forestier (Vulgarisation) et coordonnateur du groupe de travail 

Introduction 

Le groupe de travail international SUI le pluralisme et la foresterie et le developpement rural. durables s, est reuni 
du 9 au 12 decembre 1997 au siege de la FAO a, Rome. Les 35 participants representaient differents types 
d'organisations, toutes les regions geographiques et de nombreuses disciplines (voir la liste des participants). 
L'atelier a permis d'echanger des informations et des experiences, et d'etudier des mecanismes, des methodes et 
des dispositifs d'optimisation de la cooperation entre les differents groupes du secteur forestier -- gouvernements, 
ONG, secteur prive, organisations des populations rurales, etc. -- afin de promouvoir une foresterie et un 
developpement rural durables. 11 a contribue a une meilleure comprehension . du pluralisme applique a la 
foresterie et au developpement rural durables, a permis de tracer les grandes lignes des principes preliminaires et 
des mecanismes de gestion pluraliste et a formule des suggestions pour les etapes suivantes. 

Activites 

Pour aborder ces problemes, les groupes de travail ont utilise les techniques et activites suivantes: 

.. 

.. 

" 

II 

.. 

creation de reseaux electroniques avant I' atelier; simulation de gestion des ressources naturelles (Fish Banks 1) 

qui ont mis l'accent sur les negociations necessaires pour l'amenagement durable d'une ressource 
renouvelable commune; 
deux sous-groupes (sur I' evolution des roles des ONG, des donateurs, et des gouvernements dans un contexte 
de gestion des ressources naturelles en pleine evolution; et sur le manque de connaissance et d'information et 
sur les programmes de recherche-developpement-action en cours); 
presentation de plus de vingt articles traitant des methodes et des outils operationnels et analytiques, de la 
communication et de l'apprentissage, et des questions institutionnelles, techniques et politiques, etc.; 
discussions plenieres; et 
quatre groupes de travail (a l'aide de seances de prospection d'idees OU brainstorming/remue-meninges) sur: 
methodes et outils, organisations et parties prenantes, methodes analytiques et acquisition des connaissances, 
et environnements favorables. 

Pour des informations plus detaillees on peut se referer au programme de !'atelier presentant la liste des activites et 
leur deroulement. 

RESEAUX ELECTRONIQUES AVANT L' ATELIER 

(J. ANDERSON, Facilitateur) 

L'atelier a ete precede d'une periode de preparatifs intense qui a ete grandement facilitee par les reseaux 
electroniques. Un groupe de discussion electronique a ete forme trois mois avant l'atelier. Le groupe etait 
compose de plus de 50 membres, dont des participants actifs et potentiels et d'autres experts. Le reseau a servi a 
differents objectifs. La quasi-totalite des articles ont ete distribues avant !'atelier, ce qui a permis de recueillir des 
commentaires et des suggestions et d'engager un dialogue de fond par courrier electronique. En outre, l'annonce 
du groupe de travail et plusieurs articles ont ete inseres Sur la page d'accueil (Internet) du Departement des forets 
de la F AO. De nombreux auteurs ont ainsi re9u des observations utiles durant cette periode. Le groupe de 
discussion electronique a egalement permis de rassembler des recommandations et des suggestions sur le materiel 
de reference, les experts, les autres organisations travaillant sur des themes analogues, etc. Le reseau a egalement 
permis de recueillir des informations sur le's preparatifs de !'atelier, notamment le projet du programme 
d'activites, les techniques et activites de l'atelier, et les animateurs et participants proposes. En substance, le 

1 
Fish Banks, Ltd., Laboratory for Interactive Leaming, Institute for Policy and Social Science Research, Hood 

House - Universite du New Hampshire, Durham, NH 03824 (Etats-Unis) 
10 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



BREF RESUME DES DEBA TS ET DES ACTIVITES DE L'A TELIER 

groupe de travail avait une existence "virtuelle" bien avant l'atelier lui-meme. Bien que quelques participants 
n'aient pu acceder a Internet et au groupe de discussion, on l'a considere, dans !'ensemble, comme un moyen utile 
et complet pour preparer l'atelier, qui a ainsi pu demarrer rapidement et fonctionner efficacement. 

SIMULATION DES RESSOURCES RENOUVELABLES 

(C. LE PAGE ETD. BABIN, Facilitateurs) 

Fish Banks est une "simulation de groupe assistee par micro-ordinateur qui enseigne les principes d'amenagement 
durable des ressources naturelles renouvelables". Durant la simulation, les participants ont ete divises en six 
"societes de peche". Tres vite, (apres deux saisons de "peche"), les groupes ont commence a discuter entre eux et 
ont convenu de ne pas modifier les dimensions de la flotte. Les groupes ont . egalement sollicite une etude 
scientifique de la ressource de base. Neanrnoins, les stocks etaient en realite legerement surexploite~. Pour 
accelerer le jeu, un groupe a ete "rachete," et ses peches ont chute considerablement. Les autres groupes ont 
adopte diverses strategies: ils ont essaye de bloquer le port pour controler le "cavalier solitaire". Le jeu, qui a 
<lure plusieurs heures, a servi a "briser la glace" et a offrir aux participants une experience a partager qui faisait 
ressortir certaines des questions qui seraient a l'ordre du jour durant le reste de l'atelier: les conflits potentiels et 
les differents objectifs des groupes et de quelle fac;on ceux-ci peuvent entrainer l'appauvrissement des ressources 
de base, faute de negociations, accords ou sanctions. La communication visant a parvenir a un accord est apparue 
comme un element particulierement important. On a egalement recense les dangers et les faiblesses d'une 
demarche purement technique, depourvue d'accord (comprenant des inventaires potentiellement coiiteux en temps 
et en argent). 

PREMIERS TRA VAUX DU GROUPE 

(C. GIBBONS, Facilitatrice) 

Le premier jour de l'atelier, des petits groupes de prospection d'idees se sont penches sur le theme "qu'est-ce que 
le pluralisme et pourquoi est-il important?" Le but n'etait pas d'obtenir une definition stricte du pluralisme mais 
d'analyser le concept et de permettre aux participants de connaitre et de comprendre les conceptions des autres. 
D'une fac;on generale, les participants etaient d'avis que le pluralisme consistait a reconnaitre la realite des interets 
multiples en foresterie, une realite qui, pour certains, a toujours existe. Les risques pour l'amenagement durable 
des forets constitues par les interets antagonistes ont ete decrits comme le syndrome de "trop de cuisinieres gate la 
sauce". Le pluralisme est lie a d'autres concepts comme la diversite, la collaboration, le partenariat, la 
communaute d'interets, la participation et les groupements d'interet. On a souligne egalement que le pluralisme 
existe a differents niveaux: acteurs, institutions, reglementations, normes, valeurs, methodes, etc. Le lien entre 
pluralisme et pouvoir a ete cite a plusieurs reprises, de meme que les debats sur le partage du pouvoir, le 
nivellement des conditions de jeu, le pouvoir de negociation et le transfert de pouvoir vers !'influence et la prise 
de decisions, et comment ces concepts posent un probleme aux autorites traditionnelles comme le service des 
forets. Une question qui a suscite un grand interet etait de savoir si le pluralisme doit se maintenir au niveau 
formel de la reconnaissance et servir d'irn"rument de rapprochement des situations ou s'il pouvait ou devait etre 
activement encourage et facilite. 

La presentation des articles 

Les articles de ce volume ont ete presentes et discutes durant l'atelier. Apres l'atelier et sur la base des debats, les 
auteurs ont eu l'opportunite de reviser les articles avant publication. La designation de participants aux 
discussions (avec des attributions soigneusement etablies) s'est revelee un tres bon moyen d'animer le debat apres 
les presentations. Quelques articles publies dans ce volume n'ont pas ete presentes a l'atelier. 

Principaux groupes de travail 

METHODES ET OUTILS 

(S. DANIELS, Facilitateur) 

Le groupe a analyse le paradoxe des outils: en quoi ils sont utiles et permettent le transfert d'informations et de 
competences, alors qu'ils tendent egalement a devenir rigides et bureaucratises. Cette constatation a fait ressortir 
la necessite de comprendre leur importance par rapport aux causes qu'ils servent, telles que l'efficacite, 
l'apprentissage mutuel, les resultats preservant la qualite de la ressource et autres aspirations. Pour une reussite au 
niveau pratique (des communautes), le choix des outils doit reposer sur ces valeurs. Le groupe a examine 
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quelques methodes utilisees aces fms, comme l'apprentissage participatif et la gestion des conflits. Une liste tres 
specifique de tactiques -- englobant les visites de terrain, les simulations ( comme Fish Banks, Ltd), et I' utilisation 
de medias et de recits -- a servi de dialectique et de lien entre le niveau theorique ("pourquoi faisons-nous cela?") 
et le niveau pratique. 

Parmi les autres aspects importants cites brievement, figurent: 

" l'importance de la competence linguistique et de la sensibilite culturelle (en reduisant la dependance a l'egard 
des interpretes et des intermediaires, mais aussi en utilisant des mentors culturels et une demarche d' equipe ); 

'" le partage et la connaissance des vies des communautes; 
" la micro-planification en tant qu'instrument utile; 
" l'importance de: dormer une visibilite aux hypotheses et les eclaircir; soulever et poser des questions; savoir 

pratiquer l' autocritique et l' auto-evaluation; 
" la necessite de bien connaitre les outils et les methodes avant de les appliquer a des situations reelles; 
" l'importance de la responsabilisation locale et du transfert du controle aux communautes locales avec 

l'equilibre des pouvoirs necessaire; et 
11 l'importance fondamentale de l'apprentissage mutuel. 

ORGANISATIONS ET PARTIES PRENANTES 

(A. BEBBINGTON ET 0. DUBOIS, Facilitateurs) 

Le groupe a analyse la question de savoir ce qui sous-tend un processus de rapprochement des acteurs et des 
parties prenantes. Deux types generaux de situations semblent presenter un interet a cet egard: d'une part, les 
problemes immediats et les urgences a court terme tels que la deforestation rapide, l'erosion et la baisse des 
rendements des cultures; d'autre part, ce qui pourrait inciter les acteurs a se mettre d'accord sur des questions 
preventives de plus long terme. Les participants ont convenu qu'il faut pour cela un catalyseur, qu'il s'agisse d'un 
probleme (par exemple, une catastrophe partagee) ou d'un acteur. Le groupe a examine la question de 
l'encadrement et du role important qu'il pourrait jouer pour mettre les gens en contact. L'encadrement doit etre 
legitime et fiable, de meme que volontariste sans pour autant tomber dans le despotisme. 

Une autre serie de questions concernait les differences de pouvoir. I1 est important de reconnaitre explicitement 
les differences de pouvoir entre les groupements d'interet - certains sont plus faibles, d'autres sont absents sur le 
plan temporel (la generation a venir) ou spatial (gardiens de troupeaux en transhumance, par exemple). Plusieurs 
idees ont ete presentees sur ce qui pourrait etre accompli pour fortifier et Iegitimer les groupes les plus faibles 
dans le processus de negociation et d'action conjointe sur l'amenagement des ressources naturelles et le 
developpement rural: 

" 
" 
II 

" 

etablissement de droits clairs et solides sur les ressources; 
apport d'informations pour assurer une base equitable de connaissances parrni les participants; 
organisation de groupes d'interet; et 
renforcement de la capacite de penetrer sur le marche de fac;on efficiente et efficace. 

Ces mesures constituent un element indispensable pour l'instauration d'un climat de confiance, ou, -- selon la 
definition d'un participant -- de "relations sans peur". Elles representent egalement une condition prealable a la 
communication necessaire pour l'amenagement durable des ressources naturelles. Ceci implique la creation de 
relations horizontales fondees sur la confiance, peut-etre par le biais de relations positives existantes ou de 
methodes de renforcement de la confiance. 

Plusieurs participants ont cite le role important que doit jouer la hierarchie. Pour reussir, les acteurs et les 
relations hierarchiques qui pourraient entamer ou organiser un processus de rapprochement doivent beneficier 
d'une autorite Iegitime (qui peut signifier transparence, mais pas seulement). Les relations elles-memes doivent 
beneficier de mecanismes d'equilibre, ainsi que d'un pouvoir judiciaire. Le groupe a examine le role des 
tribunaux ou d'une tierce partie auxquels certains partenaires doivent recourir lorsqu'ils estiment que leurs droits 
ont ete leses. 

Les cadres de fonctionnement des acteurs du developpement devraient etre clairement defmis -- une juxtaposition 
a ete faite entre les cadres d'efficience (ou de croissance economique) et les cadres d'equite (fondes sur les 
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droits). L'accent a ete mis sur les relations axees sur une co-viabilite entre les interets derivant de ces differents 
cadres ou programmes. On a examine la dimension des entreprises privees et les fai;:ons dont elles interviennent 
dans l'amenagement des forets. Comment le secteur prive peut-il promouvoir une co-viabilite entre le cadre des 
droits/equite et le cadre d'efficience/croissance? On a souligne !'importance des petites entreprises de la 
communaute locale et !'importance de trouver des moyens d'accroitre la responsabilite sociale et ecologique des 
plus grandes entreprises. Des arguments ont et~ avances en faveur du role cle du controle, des unites et 
mecanismes de contr6le et d'un Etat fort. Cette question a ete fortement controversee, mais etayee d'argurnents 
tires des etudes de cas. 

Plusieurs autres mots cles exprimant des concepts importants ont ete introduits: differences de pouvoir, confiance 
et fiabilite, evolution des relations, organisations et systemes adaptes, encadrement, hierarchie et autorite liee a la 
legitimite et notion de temps. 

METHODES ANALYTIQUES ET ACQUISITION DES CONNAISSANCES 

(F. WIERSUM, Facilitateur) 

Le concept de pluralisme peut etre associe aux multiples dimensions de la foresterie et du developpement rural 
durables, entre autres les conditions prealables, les problemes, les methodes et les produits. Les differents 
niveaux de planification (de !'echelon mondialjusqu'a !'echelon local) ont ete examines, de meme que les phases 
des cycles de projets -- !'evaluation ex-ante (au debut), le suivi et !'evaluation (a la fin) -- et la gamme des 
diverses situations de gestion, de la propriete domaniale a la propriete privee. 

Le besoin d'elaborer de nouvelles typologies sur d'autres aspects du pluralisme en amenagement forestier a ete 
note, en particulier I 'importance du pluralisme dans la gestion des forets publiques vis-a-vis des forets privees. Le 
lien entre le pluralisme et la propriete privee a necessite des approfondissements. 

On a remarque que l'apprentissage comprend une triple dimension: communication adequate des valeurs et 
perceptions des ressources forestieres et de leur amenagement par les diverses parties interessees, negociation sur 
la maniere de gerer les forets, et apprentissage mutuel ou. elaboration commune de pratiques ameliorees 
d'amenagement. Il a ete note a plusieurs reprises que dans le processus de negociation, le contenu doit etre 
considere au meme titre que certains aspects de communication. Trois methodes differentes peuvent etre 
representees: faire valoir ses points de vue, harmonisation des opinions, et rapports de force. Toutes les parties 
prenantes ne recherchent pas forcement la ponderation. Il est, par consequent, tres important de voir comment le 
processus peut etre structure pour attacher une grande attention a la concordance des points de vue. Il serait utile 
de disposer de certains indicateurs de communication adequate dans le processus de negociation, rnais puisque 
ceux-ci ne sont pas disponibles pour !'instant, ils devraient etre negocies entre les parties prenantes plut6t 
qu, elabores techniquement. 

Qui est cense faciliter le processus d'apprentissage? On a fait remarquer qu'il ne fallait pas designer a priori tel ou 
tel acteur, et que-la negociation dernande de la souplesse (qui fait souvent defaut aux bureaucraties actuelles). 

Qui devrait participer aux negociations? Tous les partenaires concemes, OU juste les personnes de bonne foi, sur 
la base de l'opinion que le processus de communication pourrait omettre les acteurs qui semblent etre visiblement 
hostiles aux decisions conjointes? ' 

Si les outils d' enseignement sont necessaires et utiles, le processus d' enseignement ne devrait pas etre limite a la 
question des relations professionnelles enseignant-eleve, mais plut6t, viser a l'enseignement le plus possible entre 
les differentes parties interessees (plus particulierement d'un agriculteur a l'autre) et a des recherches-actions 
conuiiunes. Le processus d'apprentissage doit avoir lieu a plusieurs niveaux: responsables politiques, 
administrateurs et bureaucrates; forestiers et etudiants en foresterie; et membres des communautes locales. 11 
convient de faire la distinction entre deux degres d'apprentissage: 
" Les projets devraient etre consideres comme une sorte d'experience de politique, plutot que comme un projet 

prive qui ne tend a montrer que ce qui techniquement realisable. 
" La recherche-action est essentielle pour la mise ali point de pratiques ameliorees de gestion. 

Dans la negociation des plans d'amenagement forestier, on a constate !'importance du contenu (outre la 
facilitation de la communication/negociation). Differents types de plans d'amenagement ont ete identifies: la 
planification classique a orientation ecologique, axee sur un but final a ete mise en contraste avec !'elaboration de 
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differents scenarios, qui pourraient etre choisis par divers partenaires. On a observe que les plans d'amenagement 
devraient etre moins orientes vers un but final et plus axes sur la methode. La question de savoir dans quelle 
mesure la planification des scenarios et celle des methodes peuvent etre menees de pair n'a pas ete tranch6e. Deux 
actions necessaires ont ete degagees: premierement, des etudes comparatives de regions comprenant des cas 
prometteurs d'amenagement forestier participatif afin d'en tirer plusieurs exemples servant a !'identification des 
motifs de reussite et des outils, pratiques utilises, etc.; deuxiemement, une analyse comparative (sur un plan plus 
detaille) des differents types de recherche-action en matiere d'amenagement forestier conjoint. 

ENVIRONNEMENTS FAVORABLES 

(G, NEVILLE, Facilitateur) 

Le groupe a dresse une liste pour decrire les parametres d'environnements propices au pluralisme. Au depart, trois 
categories de facteurs ont ete degagees: juridique-politique, methodologique (le comment), et contextuel 
(l'environnement socioculturel). Une quatrieme categorie (le processus) a ete examinee ulterieurement. Le 
groupe a egalement tente de rattacher les differents facteurs au concept de capital (social, humain et financierr 
L'application des "4 R" (rapports, regles, responsabilites, revenus) a ces categories pourrait contribuer a i,me 
meilleure comprehension. Les listes ont ete presentees comme matiere de reflexion et de synthese. Ces parametres 
pourraient fournir des indicateurs utiles a !'evaluation des situations dans lesquelles le pluralisme est tout recent, 
est en train d'etre instaure OU devrait etre developpe. 

Les aspects juridigues/politigues suivants ont ete observes: 

" 

" 

" 

.. 

le niveau micro-economique ( communautes individuelles, familles) passe obligatoirement par le niveau 
macro-economique (gouvernement, politique, legislation, fiscalite et economie) et sa stabilit6; 
il doit y avoir un hon retour d'information entre les niveaux, et le niveau micro-economique devrait 
influencer les decisions macro-economique·s; 
la necessite d'une reconnaissance, d'une acceptation et d'un appui officiels (administratif et politique) 
largement representatifs en faveur du pluralisme (comme une decentralisation des structures en politique); 
une tendance generale vers la reduction du role du gouvernement clans l'amenagement des ressources 
naturelles; 
il est juste que les groupes d'interets locaux aient une responsabilite grandissante -- ils doivent avoir la 
possibilite de mettre en reuvre de nouveaux mecanismes propres a concilier les interets multiples en matiere 
de foresterie et de developpement rural; 
les politiques de foresterie et de developpement rural durables devraient etre formulees par !'interaction des 
groupes concernes, etre transparentes et pluralistes; et 
la formulation de la legislation devrait tenir compte des dispositifs Iegislatifs et sociaux "informels" existant a 
!'echelon local. 

En ce qui conceme les aspects methodologigues d'un environnement favorable ("comment"), les principaux 
elements suivants ont ete identifies: 

.. 

II 

14 

la valorisation des ressources humaines est fondamentale. Elle passe par (mais n'est pas lirnitee a): 
l'instauration d'un clirnat de confiance pour les classes defavorisees; !'identification et le soutien des 
individus qui favorisent la foresterie et le developpement rural durables (denommes, suivant les cas, 
"defenseurs'', "leaders" et "heros"); et la mise en place d'une formation, d'une education et d'un 
apprentissage systematiques, pour ceux qui en ont le plus besoin (notamment la formation des membres des 
communautes comme anirnateurs). 
Le capital social et la creation de reseaux sont d'une importance fondamentale. On peut citer: !'utilisation des 
connaissances locales et techniques; la gestion durable des ressources humaines (responsabilisation); le 
renforcement des institutions locales (pour la communication et les reseaux) et l'instauration d'un clirnat de 
confiance; la representation active des parties interessees et leur participation de la base au sommet; 
!'insertion de la co-viabilite des systemes social et naturel en tant qu'objectif d'amenagement des ressources 
naturelles; la promotion, lorsqu'il ya lieu, d'anirnateurs ou mediateurs neutres (c'est-a-dire de personnes non 
officielles selectionnees a l'eglise, a l'ecole, clans le secteur sanitaire, etc.), d'agents de negociation, 
d'information et de programmes neutres; gestion appliquee et participative; elaboration d'une politique 
interactive (permettant d'exprirner les frustrations et preoccupations) qui se traduit par un cadre coherent et 
harmonieux; et, enfm, le besoin de mecanismes de vulgarisation avec un personnel bien forme. 
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Ill Les mecanismes financiers influent grandement sur l'environnement du pluralisme. Plusieurs mecanismes ont 
ete observes, dont la l'offre d'incitations economiques dans les plans d'amenagement, qui ont souvent de 
faibles taux de rendement et de longs delais de recouvrement, et le reinvestissement d'une partie des revenus 
tires des ressources dans la regeneration et la gestion de la ressource. Des mecanismes de facilitation des 
marches sont necessaires, et notamment de hons systemes d'information. 

Le contexte, notamment le milieu socioculturel, a une incidence sur l'acceptabilite et le bien-fonde des 
connaissances et des approches pluralistes. 11 s'agit la d'une question vaste et complexe et on se limitera ici a n'en 
citer que quelques aspects: 

II 

" 

" 

" 

" 

la negociation requiert une culture receptive, en particulier pour faire intervenir ceux qui ne peuvent y 
participer; 
il faut respecter les traditions culturelles et historiques, ce qui implique egalement de tenir compte des 
specificites de chaque sexe, de la propriete des terres, des droits de l'homme, des lieux de spiritualite; la 
rapidite des decisions et de leur application, le iecours aux documents ecrits (il se peut que les moyens de 
communication oraux, visuels, tactiles soient privilegies) et a d'autres manieres de penser; 
on ne peut pas ignorer les obstacles logistiques: par exemple, les difficultes d'acces au site (temps, cm1ts, 
transports, etc.); 
il faut prendre davantage conscience du fait que la durabilite est negociable; 
les cultures ont des mecanismes propres pour faire face a l'ambigu'ite et aux conflits qui doivent etre compris 
et mis a profit; 
l'apprentissage (a ne pas confondre avec l'enseignement) en matiere de foresterie durable peut impliquer la 
necessite de "desapprendre" et d'accepter les erreurs; 
le respect, la volonte de participation; le dialogue franc et ouvert, et l'ouverture d'esprit au changement (non 
pas juste le proceSSUS mais le resultat OU l'objectif final); et 
des mecanismes de repartition/redistribution du pouvoir peuvent etre necessaires ainsi que des plates-formes 
et forun1 a differents niveaux. 

Resume general 

La scene forestiere actuelle est de plus en plus caracterisee par un nombre croissant de groupes independants et 
autonomes (ONGs, differents echelons et secteurs de gouvemement, organisations rurales populaires, problemes 
du secteur prive, partis politiques, etc.). Cette situation requiert un renforcement des roles dans les prises de 
decisions sur les forets, la foresterie et le developpement rural. Par exemple, certains groupes non 
gouvemementaux ont pris des initiatives de politique sur le plan international, tandis que d'autres participent 
directement a la planification et a la gestion des ressources naturelles. Dans bien des cas, les communautes locales 
et les organisations rurales populaires jouent des roles de plus en plus actifs dans l'amenagement des ressources 
naturelles locales. Par ailleurs, ces groupes ont souvent des opinions, des perceptions et des objectifs 
diametralement opposes sur la foresterie. 

L'impression generale etait que le concept de pluralisme, parfois un peu embrouille, aide a mieux comprendre la 
realite actuelle de la foresterie et du developpement rural. Les services forestiers et les autorites specialisees d'une 
fa<;on generale, ne sont plus la seule source d'objectifs, d'amenagement et de planification forestiers; le fait est 
qu'aucun probleme de gestion des ressources naturelles n'a de solution unique. Le pluralisme vient 
incontestablement enrichir le debat forestier et offre une sorte de mecanisme d'equilibre institutionnel, en 
garantissant la detection et la correction des erreurs. Dans bien des cas, le pluralisme a besoin d'une meilleure 
reconnaissance et parfois, d'une promotion et d'un soutien. 

Toutefois, il est tout aussi manifeste que la "fragmentation" potentielle des responsabilites organisationnelles sans 
mecanismes de coordination et de collaboration presente des risques pour la foresterie et le developpement rural 
durables. Jusqu'a present, les methodes fondees sur la consultation du public et la participation plus directe n'ont 
pas toujours ete tres fructueuses, notamment parce qu'il s'agit souvent de co-option et d'approbation sans 
discussion, plutot que de processus de negociation et de dialogue. Un consensus est utile a condition qu'il soit 
legitime, mais il n'est pas indispensable pour aller de !'avant. On dispose d'outils, de programmes et de methodes 
de plus en plus nombreux, tels que la mediation environnementale et la subsidiarite, aussi bien pour l'evaluation 
que pour la creation de mecanismes de cooperation/collaboration, mais il faut pousser la recherche plus loin, 
notamment l'analyse comparative et les etudes de cas detaillees, et acquerir de nouvelles experiences. Il est capital 
que l'experience de terrain sert de base a l'elaboration des aspects conceptuels du pluralisme. La communication 
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et l'apprentissage semblent etre au centre de toute tentative de coordination des environnements pluralistes. 
Plusieurs participants ont souligne le besoin urgent d'une assistance et d'un soutien pour la mise en place des 
plates-formes productives de differents groupes afin d'aborder les problemes pressants lies a la foresterie. 

Prochaines etapes 

L'atelier n'a pas conclu par une serie de recommandations theoriques ou de conclusions finales, mais a opte pour 
un examen de mesures concretes. Plusieurs activites ont ete suggerees dans le cadre d'un suivi pratique de 
!'atelier: on etait d'avis que le groupe devrait continuer a dialoguer et a communiquer par reseaux Sur le theme du 
pluralisme et de la conciliation des interets multiples en foresterie en mettant des idees et des documents en 
commun et en definissant de nouvelles methodes et de nouvelles expertises. 11 a egalement ete suggere, en outre, 
que d'autres reseaux, comme le Forum de la montagne, soient encourages a poursuivre le dialogue. Plusieurs 
types de publications ont ete proposes, OU le Departement des forets de la F AO pourrait jouer un role majeur, 
notamment: 

" la publication des actes; 
" un eventuel livret d'introduction destine a familiariser et a sensibiliser davantage les responsables politiques, 

les agents de terrain, etc., au pluralisme et a ses repercussions operationnelles; 
" un numero d' Unasylva (la revue intemationale des forets et des industries forestieres du Departement des 

forets de la FAQ) consacre ace sujet, 
11 du materiel ( activites et programmes) de formation et de renforcement des competences sur des themes 

comme la mise en place et la gestion de dispositifs pluralistes, la facilitation et la negociation, les methodes 
de collaboration et la resolution des conflits ( ceci comprendrait des jeux educatifs novateurs et interactifs et 
autres materiels d'enseignement similaire, en plus des "manuels"); et 

" peut-etre un ouvrage fonde sur les articles les plus eminents de la reunion et d'autres rapports comblant des 
lacunes identifiees. 

Afin de mieux faire comprendre le probleme, il a ete recommande d'entreprendre des etudes et des analyses 
complementaires, en mettant l' accent sur l' experience de terrain grandissante dans I 'harmonisation des interets 
multiples en foresterie. Ces experiences devraient faire l'objet d'une analyse comparative rigoureuse et d'un 
controle de qualite. En particulier, il serait utile de rassembler une serie d'etudes de cas pour illustrer les principes 
et outils du pluralisme. Les etudes devraient etre articulees selon un cadre d'analyse faisant appel a I' experience de 
terrain pour appuyer la theorie et devraient etre realisees par de petites equipes multidisciplinaires, et ayant acquis 
des experiences variees. Les etudes de cas pourraient egalement servir a promouvoir ces idees parmi les collegues 
des secteurs du developpement de l'amenagement des ressources qui connaissent mal ce concept de pluralisme. 

L'ensemble de ces activites devrait etre fonde sur une strategie de communication au sein de la FAQ et dans les 
domaines professionnels pertinents comprenant des mecanismes innovateurs, comme les instances de definition 
des politiques. 11 faut adopter une methode multi-organisationnelle pour le suivi. 

Observations sommaires 

Le groupe de travail a souligne l'utilite et le potentiel d'une approche pluraliste de la scene forestiere pour 
atteindre un amenagement durable des forets. Toutefois, il a mis en garde contre le danger que le pluralisme 
devienne un nouveau slogan de developpement employe selon des regles opportunistes. L'atelier a ete considere 
comme une excellente occasion pour elargir les horizons, approfondir les connaissances et servir de tribune pour 
des echanges fructueux. 11 a toutefois souleve au moins autant de questions interessantes qu'il n'en a resolues, et 
les activites de suivi s 'annoncent un pari stimulant pour toutes les personnes concemees. 
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Despite comprehensive public consultation 
procedures and approaches, many management 
plans developed by the US Forest Service for 
the national forest system are being contested in 
the courts by a range of NGOs and citizen 
groups (Daniels and Walker, 1997). 

In Africa a growing number of studies show 
that forest service personnel and local groups 
have radically different perceptions, values and 
objectives in forest management (Sulieman, 
1996; Sow and Anderson, 1996; Wiersum, 
1997) and that exclusive management by a 
single entity (i.e. the national forest service or 
the local community) has not assured 
sustainable management (Dubois, 1997; Vira, 
1997; Babin et al, 1997). 

In Central and Eastern Europe, the image of the 
"forester" in the region has changed from that 
of a "all powerful government official giving 
orders", to a demoralised civil servant being 
bombarded with conflicting demands from all 
sides by private owners, political parties, policy 
makers, local government, NGOs and others 
(Begus and Veselic, 1997). 

In India, the forest industry's plans to establish 
plantations to meet growing demand for 
industrial wood has meet resistance from NGOs 
and local communities. A special independent 
committee has been set up under a former 
Director of the Forest Service to address 
conflicting concerns of villagers, NGOs and the 
forest industry. A critical question is how to 

create and manage a platform of multiple 
stakeholders? (Mukerji, 1997). 

National and international NGOs are taking_ 
over responsibility for the management of,.&Ome 
natural resources, such as parks and protected 
areas. International NGOs have taken proactive 
steps not just to influence global forest policy, 
but to formulate · it; for example, in the 
WWF/IUCN Forests For Life programme 
targeting protected areas and independent 
certification. (WWF International and IUCN, 
1998) 

What is pluralism? 

These are just a few of the many examples that 
demonstrate that forestry and rural development are 
increasingly characterised by different types of 
organisations and groups who, although concerned 
with the same resources, are often acting 
independently and have different, sometimes 
conflicting, perceptions, values, objectives and even 
knowledge systems. Furthermore, these differences 
seem to often defY traditional attempts at consensus 
building and agreement, whether based on 
"improving" the knowledge of one group, on public 
participation and consultation, or on other 
techniques. Values and objectives appear to be 
"plural, conditional, incompatible and 
incommensurate" (Daniels and Walker, 1997) 
From being dominated by a single technical 
authority (even admitting, sometimes, the existence 
of "partners"), forestry and rural development are 
evolving in pluralistic directions. 
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Pluralism can be defined as the existence within any 
society of a variety of groups with different, 
autonomous and sometimes mutually conflicting 
interests, values and perspectives. Further, these 
differing views can not be reduced to a common 
perspective by the reference to an absolute standard. 
(FAO, in press) 

Pluralism in sustainable forestry and rural 
development refers to natural resource management 
situations where a number of autonomous and 
independent groups with fundamentally different 
values, perceptions, objectives demanding a role in 
decision-making about natural resource 
management outcomes. 

Why talk about pluralism? 

As the introductory examples demonstrate, there are 
a number of important reasons to look at pluralism 
within the context of sustainable forestry and rural 
development. In some sub-sectors of natural 
resource management, pluralism appears already as 
a reality or is well established, although sometimes 
lacking recognition and operational concreteness. 

New actors/new platforms and their diversity have 
been recognised. UNCED (1992) is just one of the 
more obvious examples of the international 
recognition of the role of different major groups in 
sustainable development. It points out that many 
actors have interests in the future of forests, from 
the scientific community to private firms, from 
public sector forestry services to local and non
governmental organisations, from youth groups to 
unions. However, UNCED documents contained 
more a description of categories of actors than an 
acknowledgement of the dynamics of autonomous 
and independent groups and changing decision
making processes. Some groups are pre-emptively 
taking on roles traditionally assigned to 
governments. NGOs are making international and 
national policies and are in -some instances 
implementing natural resource management systems 
(e.g. parks) in some countries. Building forums 
where autonomous groups can come together is 
necessary and increasingly becoming a reality. 
National Forest Programmes and the International 
Forum on Forests are examples of existing and 
emerging platforms of multiple NRM stakeholders. 

The motivation to explore the possible contribution 
of pluralism to natural resource management comes 
also from dissatisfaction with present states of 
affairs. Exclusive management by "single entities" 
whether government, private, NGO or local 
community, has fairly frequently been inadequate, 
except in some limited cases. Examples abound: 

• 

• 

government control over forest resources has in 
many cases not lead to their sustainable 
management as attested to by the disappearance 
of classified forests in some countries or the 
controversy on the management of national 
forests in the US. 

private forest concessions have sometimes been 
degraded and mismanaged and have sacrificed 
sustainability to short term profits. 

NGOs directly involved in NRM systems, 
particularly in running parks and protected 
areas, have clashed with both competing local 
interests and governments. 

• delegating or devolving forest management to 
rural people's organisations and local 
communities, often regarded as having great 
potential especially in terms of empowering 
those most directly affected by resource 
degradation and closer to the sustainability 
feedback loop, has also not been entirely 
successful. Communities do not exist or 
succeed in a socio-political or economic 
vacuum. They benefit from technical advice 
and a favourable environment in which to 
manage. They are not immune from capture 
and exploitation by powerful inside and outside 
influences. Skills and access to markets are also 
needed (Crowder, 1997). " .. .it has become 
clear that the "empowerment" of communities 
may not be sufficient condition for improving 
local resource management. Even when their 
role is enhanced, community organisations can 
still be constrained by legal structure, local and 
regional government authorities, lack of 
technological tools and capital and local 
interests not associated with the community" 
(IRG, 1997). 

Attempts by governments to involve other groups 
are of course fairly common particularly when they 
are pressured by factors such as austerity measures, 
decentralisation and privatisation. However success 
at partnerships and participation has been limited 
and sporadic at best. Failure of certain public 
participation/consultation processes is witnessed by 
the US example: 

. .. The public involvement mechanisms 
adopted by the Forest Service have not 
altered the basic relationship between the 
agency and public constituencies ... 
Continued conflict between the Forest 
Service and public constituencies over 
national forest management suggests that 
these public mechanisms are not effective ... 

18 
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a new political form which enables national 
forest management to become truly 
participatory - is needed.... The failure 
results from the Forest Service's adoption 
of a "benevolent technocracy" relationship 
with local communities in which it tries to 
manage forests and forest related 
development for them rather than 
establishing responsive and responsible 
partnerships with them (Henderson and 
Krahl, 1996). 

In addition, there is uncertainty about 
"participatory" approaches and the possibilities of 
co-option of the participatory process (Brown, 
1998). In some critiques of Joint Forest 
Management in India, it is pointed out that local 
organisations or committees are often little more 
than a proxy for the Forest Service, i.e. they are not 
autonomous and independent, and the Forest 
Service is still controlling aspects such as the 
distribution of benefits. (Hildyard, 1997) . 
Contradictions also arise when Governments 
attempt to create or "reach out" and strengthen 
partners thr~mgh technical training such as in 
nursery techniques, once again leading to proxies, 
not empowerment or "levelling of the playing 
field". To paraphrase Bratton, (1990) once the 
question was how do governments increase the 
participation of field-level natural resource users? 
Now the question is how can natural resource users 
make public policies and choose who will 
implement them? 

The dual partnership of government and local 
communities is also insufficient to assure 
sustainable forest management and rural 
development in many cases. For instance some 
analysis has pointed to the need for at least three 
types of organisation in the development process. 
Roling (1988) has argued that intermediary 
organisations are necessary in the government/local 
community mix. This is evident in the case of 
conflict management where third parties are often 
needed. A range of organisations is often required, 
with no single organisation or group controlling all 
aspects of the NRM arrangement. 

Certain global trends are re-enforcing 
emergence of autonomous actors and groups 
thus the interest in pluralistic approaches 
understanding to NRM: 

the 
and 
and 

shifting forest/natural resource base ownership 
patterns - Since forest management is first and 
foremost a matter of land ownership and use, 
these patterns can not be ignored. Present shifts 

• 

• 

instead of one owner (the state with fairly 
uniform objectives) there are now literally 
hundreds of thousands of owners with different 
objectives who, in many cases, are 
progressively forming independent groups and 
associations. In Central and Eastern Europe 
alone there are over 1,000,00D new forest 
owners since 1990 (FAO, 1997). 
decentralisation - This process has been 
stressed in a number of regions, including 
francophone Africa, and has had uneven 
impact. However it is creating and promoting 
the emergence of local political and 
administrative powers less dependent on central 
control and increasing the number of "power 
centers". Through recent legislative reform 
municipalities in Bolivia now have a much 
greater say in local decision making and the use 
of local financial resources directly affecting 
sustainable forest management (Kaimowitz, 
1997). In India, decentralisation seems to have 
lead to competition between levels and sectors 
of government (technical and administrative 
branches) where there is confusion (and 
sometimes conflict) about who has authority to 
grant "community forests". 
democratisation and multi-partv politics - The 
decline of centrally planned, one party states is 
allowing for the emergence of numerous 
political parties with different agendas -
sometimes with strongly environmental 
objectives. 
downsizing and shifting responsibilities -
governments everywhere are under financial 
and economic pressure to down-size and divest 
themselves of all but basic functions. This 
implies the delegation of functions to non
governmental organisations - either those with 
profit motives or not. 
demographic transitions - continued shift from 
a rural to urban population and from rural 
sector to urban informal sector in employment 
creating emphasis on different centres of 
interest and objectives for forest management. 
separation of functions - The difficulty of a 
single natural resource management institution 
to reconcile and integrate the apparent 
contradictions between different functions 
(such as conservation and development, 
preservation and production, or implementation 
and monitoring) and also the inconsistencies 
implied by an organisation that is both "judge 
and jury" has lead, in some cases, to the 
separation of functions by institutional reform 
and the break-up of organisations. (Aldwell, 
1998). 

in some regions, notably Central and Eastern Emphasis on the role of civil society and organised 
Europe, the CIS and parts of Asia, mean that groups is increasing - not just as service providers to 
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furnish what governments have failed to deliver, but 
as decision-makers, making choices about what 
should be provided (Vira, 1997; Hirst, 1995). 

Some key concepts and premises (see Box 1) 

Pluralism has long-standing philosophical and 
political roots even though the term is fairly recent 
(Clement, 1997). At its core pluralism recognises 
the inevitable existence of different positions, often 
conflicting, on any question of substance, from 
politics to ecosystem management.(Rescher, 1993; 
Clement, 1997). These positions can not always be 
reduced to a common denominator, often 
withstanding efforts by the actors to "educate" each 
other. 

Pluralism can usefully be understood in contrast to 
two other seemingly opposing views. One view 
assumes that there is one and only one reasonable, 
rational system of sustainable ·forestry and rural 
development values. This is the assumption behind 
in the predominance of the "expert authority", such 
as a government forest service, imposing its 
conception of natural resource management. The 
other trend, on the other hand, assumes that all 
values are situational, that they are contextually 
defined, and socially constructed. In any given 
situation, therefore, a particular value or value 
system may take precedence over others. 

Both views can be criticised as not fully satisfactory 
operational or analytical frameworks; the former 
because it is too dogmatic and cannot easily 
accommodate a wide variety of beliefs and 
preferences (and does not reflect an "imperfect" 
world) and the latter because it provides no 
evaluative criteria and therefore degrades into 
anarchy (Daniels and Walker, 1997). Pluralism, in 
contrast, recognises that; while there is no single, 
absolute technical solution to any natural resource 
management problem and that there are multiple 
values and objectives; accountability is still 
required. It also rejects the idea that differing 
positions are always and solely the result of 
ignorance and of particularistic interests. 

A pluralist approach to a complex natural resource 
management issue would not apply narrow 
scientific approaches until a single "right answer" 
emerged (a form of technocratic absolutism which 
is unrealistic, if not impossible to achieve) nor 
would it acquiesce to the competing special interest, 
political claims by assuming that "whatever the 
groups decide to do is fine" (a relativistic laissez-

faire or syncretism where anything goes) which, 
without rules and regulations developed mutually, 
might degenerate into a "tragedy of the commons". 
Rather, it would look at competing values and 
interests as expanding the range of possibilities for 
natural resource management. Pluralism is 
distinguished from relativism in that, while the 
former acknowledges the possibility of standards 
that exist independent of a particular context and the 
need for rules and regulations, the latter does not 
(Daniels and Walker, 1997). The pluralists' 
approach recognises that there are universal natural 
truths and laws that provide the basis for deep 
convictions that can establish a foundation for 
evaluative criteria and negotiated mutual discipline. 
In natural resource management and sustainable 
rural development, there are also limits to the 
natural world that defme what is possible and what 
is not (Binkley, 1996). It is important to note that 
these natural constraints are also pluralistic; one's 
notions of limits depends on what features of the 
natural world one values, or the disciplinary models 
one constructs. This gives rise to the possibility 
(more likely the probability) that there will be 
competing notions about which issues and resource 
thresholds represent constraints. In addition the 
boundaries of what is bio-physically possible are so 
large that many solutions are feasible. 

PLURALISM, PARTICIPATION AND CONSENSUS 

"Participation" and participatory approaches in 
sustainable forestry and rural development in many 
cases seem to be based on a desire and drive for 
consensus. Some participation attempts to achieve 
consensus through co-optation. As stated 
previously, various forms of joint forest 
management are examples. In some of these cases 
the government forest services form the village 
forestry committees which are clearly neither 
independent nor autonomous and become little 
more than local manifestations of the service. The 
service sets the ground rules and fixes the 
distribution of benefits in advance. (Hildyard, 1997) 
Consensus is achieved through the imposition of the 
view of the forest service as a kind of "coercive 
harmony". Selective participation is used as a way 
for the preferred groups to legitimize the interest of 
the forest service. 
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Box 1. Summary of some key concepts for pluralism in sustainable forestry and rural 
development 

• different groups have and always will have different experiences, positions, opinions and objectives on 
sustainable forest management and rural development 

• groups are autonomous and independent 

• there is no single, absolute, universal and permanent solution to any substantive natural resource 
management problem - for any given land unit there is no single, absolute, sustainable management land 
use scenario (there are numerous" sustainable scenarios") 

• no group/organisation can claim a superior or absolute scenario; sustainable forestry and rural 
development decision making is no longer the sole mandate of expert authorities 

• a system of organisational checks and balances are central for avoiding errors of a narrow single entity 
management system - this is the positive aspects of" bounded conflict" 

• conflicts are inevitable and can not be resolved but managed 

• equity in decision-making is a distant but worthy ideal 

• platforms, mediators and facilitators are often needed to provide the conditions for negotiation and co
operation needed for sustainable forest management 

• communication is essential and helps participants understand their differences better 

• consensus is unlikely but progress can be achieved without it 

• approaches to SFM that aim at consensus are often misguided and unsustainable 

• proactive approaches and new processes of sustainable forest management decision-making in 
pluralistic environments are emerging - more experience is needed 

On the other hand, other views of and approaches to 
participation seem to seek consensus through 
"outsiders" losing their identity in "insider" 
structures and priorities. A kind of "the local group 
is always right" consensus emerges. Outsiders seek 
consensus by seeking to become like insiders. 

Both these forms of consensus, and perhaps 
consensus in general, must be viewed with 
scepticism. Pluralism, however, insists that 
progress can be made without the need for 

When applied to natural resource management, the 
compelling logic in pluralism leads to the 
conclusion that consensus on questions of 
substance, such as natural resource management for 
rural development, is highly unlikely or partial at 
best but that the lack of consensus can be managed 
and progress still achieved. Groups can be held 
accountable to standards of sustainability, avoiding 
resource degradation that would compromise future 
generations abilities to meet their livelihood needs. 

consensus. Views, values, perceptions and Some other key concepts include: 
objectives are likely to be different and remain so, 
but this is not an insurmountable barrier to • there are no single, absolute, universal and 
communication, negotiation and the setting of permanent solutions for any non-trivial natural 
standards and accountability to them (Rescher, resource problems. For any given land unit 
1993). Techniques for managing in a pluralistic there is no single, absolute, sustainable 
environment have been developed and although management/land-use scenario. There are 
they have sometimes much in common with certain numerous, if not infinite, "sustainable 
participatory techniques they tend to be more scenarios" and therefore no group/organisation 
respectful of the actors identities, and less intent on can a priori claim a superior or absolute 
consensus (See Box 2). scenario. "While physical laws place 
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• 

• 

• 

constraints on the social construction of nature, 
the bounds are not so tight as to allow for a 
single, objectively knowable perspective. 
There are many alternative management plans 
that are consistent with available scientific 
evidence." (Binkley, 1996) 
separation of powers, and systems of checks 
and balances are central for avoiding the 
inefficiencies and abuses of monopoly in 
management, from any source. When several 
autonomous and independent organisations are 
involved, errors and mistakes by any of them 
are more easily identified and corrections made. 
This tension between groups and its self 
regulating character is sometimes called 
"bounded conflict" and is useful in providing 
the management "gyroscope" that keeps the 
process from too much deviation (Lee, 1993). 
there is no (longer) a single source of decision
making power or expert authority in NRM such 
as a government forest service. Equity among 
groups in decision-making power is far from 
realisation but this should not preclude attempts 
to achieve equitable processes or its value as a 
goal. 
groups and individuals have, and always will 
have, different opinions and objectives; largely 
because of their different experiences. 
Participatory approaches that assume that it is 
possible to arrive at a common opinion or 
objective are often inadequate but still useful. 
conflicts are inevitable and can not be 
(permanently) resolved. They can be 
temporarily managed at best. Consensus may 
be the best alternative to no agreement, or the 
least undesirable outcome. The growing 
number and intensity of NRM conflicts reflects 
more autonomous groups challenging 
traditional decision-making mechanisms. The 
growing emphasis on natural resource conflict 
management recognises and reflects a changing 
environment. However, conflict management 
is a partial approach since it treats problems 
mainly as they arise and is essentially reactive. 
Situations of conflict are not the best time to do 
natural resource planning and set up 
management systems. The longer term role of 
leadership; empowerment and proactive 
activism can be neglected through over reliance 
on conflict management mechanisms. There is 
a need for more proactive, horizontal 
approaches to pluralism in sustainable forestry 
and rural development. 

can not all simultaneously be met), and limits to the 
natural world (which sets the bounds to what is 
feasible). The only ways in which conflict could be 
eliminated would be to 1) either converge on a 
single social belief m1d policy goal toward nature, 
consumption, population, and sustainability; or, 
alternatively 2) to find an infmite amount of natural 
resources so that nothing in nature is limiting. Since 
neither of these options is possible, a different 
framework from which to operate is required. The 
task, therefore, is to learn to function in an 
environment with multiple perspectives and 
possibilities, and not attempt to either shirk from or 
acquiesce to them (Vira, 1997). 

While specific disputes may be resolved, many 
natural resource management and rural development 
situations are characterised by a complex interaction 
among social, political, cultural, economic and 
scientific aspects that defies either quick or enduring 
resolution. The more appropriate task from a 
pluralist perspective,· then, is to manage conflict 
situations rather than to attempt to resolve them. 
Indeed, many complex natural resource situations 
can be managed well, so those specific disputes that 
arise within them do not become destructive, and 
may in fact become constructive (Vira, 1997): 

• a NRM scenario should be at least partly the 
result of social negotiation that involves 
advances and withdrawals and a never ending 
series of proposals and counter-proposals and 
based on divergent values, perceptions, 
objectives and experiences. It can be informed 
by technical knowledge but not necessarily 
driven by it. It does not aim at uniformity of 
views or opinions but the creation of an agreed 
upon process, rules and regulations (and 
sanctions) evaluative criteria and along term 
goal for NRM. 

• platforms, mediators and facilitators are needed 
to provide the conditions for social negotiation. 

• new and different processes of decision making 
are needed. The existence of different positions 
makes simplistic imposition of one parties view 
highly problematic. 

• "pluralism" is sometimes used as a simple 
substitute for diversity, or as a way of 
describing the existence of numerous groups. 
The existence of many organisations in rural or 
forestry extension activities is sometimes 
interpreted as being "pluralistic". However, it 
is in fact often more closely related to the 
simple range and number of organisations since 

Pluralism accepts "bounded conflict" or "restrained these groups seem to agree, at least implicitly, 
dissonance" as not only inevitable but potentially on the usefulness and goals of extension 
useful (Lee, 1993; Rescher, 1993). Conflict arises (Christoplos, 1996). Pluralism implies distinct 
because of the plural values (among which there groups that are actively autonomous and 
may be conflict), multiple parties (whose desires independent with legitimate claims and 
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different positions on critical substantive issues 
based on separate values, perceptions, 
objectives and knowledge. 

Next steps - proactive approaches to 
pluralism? 

An increasingly complex organisational 
environment with more autonomous and 
interdependent players means that a certain amount 
of pluralism has to be acknowledged. Pluralism 
acknowledges a growing reality at the local, 
national and international levels. Simply put, 
"pluralism may be messy but is helps bring us closer 
to the reality of the field" (Garces, 1997). This 
acknowledgement is not passive, but has broad 
ramifications in terms of sustainable forestry and 
rural development policy, management, approaches 
and techniques. Acknowledging pluralism means 
developing ways to accommodate it, to manage with 
it in order that different groups collaborate and 
build dynamic institutional frameworks for 
sustainable forestry. Without these frameworks the 
natural tendencies of groups with different values 
and perspectives to compete or act in uncoordinated 
ways may compromise the ability to meet the goals 
of sustainable forest management. 

Acknowledging pluralism is not the same as 
promoting it. It is reasonable to ask whether it 
should be promoted? It is well know that "more is 
not necessarily better" and that a plethora of 
competing groups and fragmented management 
responsibilities could lead to the "tragedy of the 
commons" and the over exploitation of natural 
resources. In some cases "single entity 
management" is appropriate. 

In many cases, it is clear that pluralism merits 
promotion as part of the natural resource 
management system. In these cases sustainable 
natural resource management will require 
strengthening of some groups and the presence of 
autonomous groups to fulfil the checks and balances 
role required. 

OPERATIONAL TOOLS 

Proactive approaches to pluralistic situations in 
natural resource management are needed that lead 
neither to a top-down imposition of the values and 
objectives of an expert authority (or other entity) 
nor to the blind acceptance of the values and 
objectives of all or any groups. Box 2 outlines eig'ht 
emerging approaches to pluralism in natural 

resource management. All of these approaches have 
been applied to natural resource management 
situations with varying degrees of success. They all 
have a number of similarities: 

• A process involving several stages; 
• An emphasis on communication and dialogue; 
• An acceptance of conflict; 
• A historical as well as future focus; 
• An emphasis on learning; and 
• Some degree of power-sharing and "leveling of 

the playing field". 

These approaches have much in common with the 
present emphasis on participation. However they 
are generally more consistent with the underlying 
premises of pluralism. Several aspects in particular
-dialogue, respect for atitonomy, bounded conflict, 
learning, and power-sharing--would seem to be 
essential elements of any proactive approach to 
pluralistic process. All of these approaches respect 
differing values, ideas, knowledge, experience and 
worldviews of participants (Daniels and Walker, 
1997). 

Proactive approaches to pluralism do not mean 
taking sides in favour of one group or another. It 
means creating the conditions that allow for groups 
to have and exercise the right to contest, dialogue 
and negotiate. This may well mean transferring 
power to those who have had it taken away or 
strengthening and giving autonomy to those groups 
who have a stake in NRM but have not had a voice. 
More work needs to be done so that proactive 
approaches to sustainable forestry and rural 
development in pluralistic environments can be 
refined and implemented. Especially important are: 

• a greater recognition of pluralism; 
• the need for refined analytical and operational 

tools; 
• need for platforms and better understanding of 

their creation and dynamics; 
• the need to "promote" pluralism and facilitating 

mechanisms; and 
• the need in many cases for organisational 

strengthening and "levelling the playing field". 

There is some urgency to improving proactive 
approaches since some present trends are "likely to 
have contradictory effects on the sustainability of 
forest resources: sometimes giving local 
communities tools needed to protect their resources, 
on other occasions empowering groups involved in 
forest degrading activities" (Kaimowitz, 1997). 
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Box 2 SEVERAL EXAMPLES OF APPROACHES TO NATURAL RESOURCE MANAGEMENT IN PLURALISTIC 

SITUATIONS 

(adapted from Daniels and Walker, 1997) 

Patrimonial mediation and -historical and future ++ Manage 
subsidiarity oriented 

-use of mediator 
-decentralisation 

Transactive planning -Two levels of ++ ? Friedman, 1973 
communication Johnson and 
-mutual learning Johnson, 1994 
-transformation 

Communities of Interest and Open -group work ? Resolve Sirmon, 1993, 
Decision-making -leadership 1995 

-resolving issues 
-communication 

Search Conferencing/ -social map ++ Resolve Diemar 1995 
Participative Design Workshop -interactive exploration Emery 1993 
Constructive Confrontation -health metaphor ? Resolve Burgess Burgess 

(diagnosis, treatment, 1996 
monitoring) 
-realistic incremental 
steps 
-power relationships 
-conflict "overlays" 

Collaborative learning -alternative dispute +++ Manage Daniels and 
resolution Walker, 1996 
-soft systems 
methodology 

National Forest Programmes -partnership and ++ ? FAO, 1996 
participation 
-long-term interactive 
process 
-holistic 

Civic science -Adaptive management ? Manage Lee, 1993 
-bounded conflict 

Closing remarks 

Proactive recognition of pluralism and its potentials 
calls for prudence and caution - it is unwise to 
promote pluralism for pluralism's sake. What is 
requires is a careful assessment situations in their 
human as well as biophysical dimensions to 
ascertain 1) whether either a better understanding of 
the pluralistic dynamics and the application of 
appropriate tools could improve the situation and 2) 
whether in the longer term a pluralistic framework 
might be more sustainable. 

The institutional implications of a proactive 
recognition of pluralism in forestry and rural 
development cannot be reduced simply to 
decentralization, privatization, participation or other 
popular phrases that often drive the development 
agenda. The solutions needed are indeed of a more 

subtle and complex nature. There are many different 
kinds of experiences to draw on that here and there 
have been put into effect successfully - rural 
fuelwood markets, resource management contracts, 
territorial charters, codes of conduct - maintained 
by a host of organisational mechanisms, whether 
they are forest councils, assemblies of users, 
discussion forums, exchange 'and communication 
networks, plann,ing-through-action, adaptive 
management, constructive confrontation or 
collaborative learning. The options are many and it 
should therefore be possible to adapt to all sorts of 
political, social, economic, bio-physical and cultural 
situations. A fundamental premise is that no group, 
ITO actor, no interested party shall be precluded, and 
that there is never a one-and-only solution to any 
problem posed. 
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At this stage in the development and evolution of 
forestry and rural development, the concepts of 
pluralism provide useful insights. However, it 
should not become another development slogan to 
be used opportunistically. While pluralism brings 
us closer to understanding the reality of the field, 
the challenge is to what degree it can offer concrete 
understanding, tools and methods which contribute 
to sustainable forestry and rural development. 
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Abstract 

Because it assumes that multiple values and worldviews exist, the political philosophy of pluralism is a compelling 
foundation for the design of participat01y processes in natural resource management and rural development. It 
provides a basis for critiquing much of the public participation tradition that dates back almost three decades in 
many natural resource and environmental management agencies. Certainly the recent pattern of seemingly 
intractable conflicts has revealed that the traditional methods that agencies have used to involve the public in 
management decisions have significant limitations. A learning-oriented collaborative approach would be a public 
participation orientation more compatible with pluralism. This paper presents and compares jive methods for 
collaboration: Transactive Planning, Communities of Interests-Open Decisionmaking (sic), Search Conferencing
Participative Design Workshop, Constructive Confrontation, and Collaborative Learning. It also introduces the 
"Progress Triangle" as a framework for assessing the collaborative potential of a given environmental or natural 
resource conflict situation. 

Revoir la participation du public dans I' amenagement des ressources 
naturelles : Concepts issus du pluralisme et cinq methodes emergentes 

Sommaire 

Basee sur I 'existence d 'une multitude de valeurs et des visions du monde, la philosophie politique du pluralisme 
represente un fondement indispensable dans la conception de methodes participatives pour l'amenagement des 
ressources naturelles et le developpement rural. Elle permet de faire la critique d'une bonne partie de l'approche 
traditionnelle de participation du public qui date d'une trentaine d'annees dans de nombreux organismes impliques 
dans la gestion des ressources naturelles et de I' environnement. Considerant le caractere recent de conjlits 
apparemment insolubles, !es methodes traditionnelles de participation utilisees par !es organismes pour impliquer 
le public dans !es decisions d'amenagement presentent certes de grosses lacunes. Une demarche de collaboration 
axee sur I' apprentissage serait une formule de participation du public plus compatible avec le pluralisme. 

Cet article presente et compare cinq methodes de collaboration: Planification transactive, Communautes 
d'interets-prise de decision ouverte, Atelier sur !'organisation de conferences pour la recherche de solutions et la 
conception participative, Confrontation constructive, et Apprentissage participatif. fl presente egalement le 
"Triangle d 'avancement" comme cadre d 'evaluation du potentiel de collaboration d 'une situation conjlictuelle 
donnee sur l'environnement ou !es ressources naturelles. 
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1 Introduction 

Speaking to a conference on conflict management and 
public participation in land management, Sirkka 
Hautojarvi, Finland's Minister of the Environment, 
noted that: 

Conflicts have always been a part of human 
life. Without conflicts, there is rarely any 
progress. It is our task to face, cope with and 
manage conflicts. Avoiding conflicts by 
covering up or hiding plans and projects 
generally leads to greater conflicts in the end. 
Not only will the economic costs be higher, 
but citizens will lose faith in the decision
mal,<:ing process, and in the decision-makers 
themselves. Ultimately, mistrust can destroy 
the best conflict management. (Hautojarvi, 
1997,p.l) 

Consonant with these sentiments, Mike Dombeck, the 
current Chief of the USDA-Forest Service, has called 
on his employees to manage America's national forests 
through "collaborative stewardship." In his message to 
all Forest Service employees on his first day in office, 
Dombeck wrote that collaborative stewardship involves 
a "commitment to healthy ecosystems and working 
with people on the land." He noted further that: 

Most resource issues today are less dependent 
on technical matters than they are on social 
and economic factors. If we are to maintain 
the land's health, we must learn to balance 
local and national needs. We must learn to 
better work with the people who use and care 
about the land while serving their evolving 
needs. We must be catalysts in bringing 
people together. (Dombeck, 1997, p. 3-4) 

Bringing people together, Dombeck explained involves 
engaging people in dialogue, through such activities as 
"collaborative councils" that "are made up of a balance 
of commodity interests, environmental interests, and 
the general public." 

Both Hautojarvi and Dombeck recognize that natural 
resource management is as much a people-craft as a 
biological science. The finest grazing plan, the most 
elegant conservation strategy, the most profitable 
forestry and rural development projects all risk failure 
if they are not also grounded in the body politic. Both 
academics and practitioners increasingly stress the 
importance of people working together as part of the 
development of sound policy. This is certainly vital in 
the natural resource arena. For example, as agencies 
increasingly embrace ecosystem management as a 
natural resource management orientation, they must 
"recognize resource planning as a forum for public 
deliberation on the shape of a common future ... 
planning needs to combine diverse viewpoints, ranging 
from perspectives of those who use public lands to 
views of those whose culture is shaped by the land. 

(Cortner and Shannon, 1993, p. 16). People can work 
together and deliberate through collaborative processes. 
Agency managers, such as foresters, "are realizing that 
collaborative approaches may be their best and only 
chance to influence the direction of natural resource 
policy" (Selin, Schuett and Carr, 1997, p. 25). 
This paper uses the lens of pluralism to examine the 
recent interest in community-level collaboration as 
means to craft natural resource decisions. To achieve 
this goal, it goes through several steps: 

• 

• 

Section 2 reviews public participation as it is 
commonly practiced by natural resource man
agement agencies, and reviews the critiques of 
those practices; 
Section 3 provides a very brief introduction into 
pluralist political thought, particularly as it pertains 
to traditional public participation methods, 
collaboration and consensus; 
Section 4 reviews the fundamental notions of 
collaboration as a interactional form of joint 
decision-making; and 
Section 5 presents five particular techniques for 
collaboration, contrasts them, and compares them 
to pluralism. 

2 Traditional Public Participation 

Public participation is not a new idea; the public voice 
has been heard in natural resource and environmental 
decision-making for decades. In countries such as the 
United States, natural resource management legislation 
(i.e., the National Environmental Policy Act of 1969, 
the National Forest Management Act of 1975, and the 
Federal Land Management and Policy Act of 1976) 
mandate guidelines for public participation. The 
methods employed over the years to meet these 
requirements, while arguably adequate, are insufficient 
for and inconsistent with the themes of new natural 
resource management philosophies, such as ecosystem 
management. Sustainable development will need to 
draw upon the best knowledge available from the 
relevant scientific and stakeholder communities. It will 
require discourse of a quality appropriate for complex 
decision-making challenges. Are current public 
participation methods up to this task, either in the rural 
development arena or in other environmental policy 
contexts? A brief examination into the approaches of 
one federal land management agency, the USDA-Forest 
Service, toward public participation in conflicts and 
disputes offers insights into this question. 

2.1 THE USDA-FOREST SERVICE EXAMPLE 

In general, the Forest Service and its publics currently 
interact through a formal public participation process in 
which it is assumed that agency makes decisions and 
the publics can provide comment. The specific legal 
requirements for public participation in agency 
decisions come from several sources: the 
Administrative Procedures Act of 1946, the National 
Environmental Policy Act of 1969 and the regulations 
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pursuant to it written by the Council on Environmental 
Quality, the Resources Planning Act of 1974 as 
amended by the National Forest Managemi;!nt Act of 
1976, the Federal Advisory Committee Act of 1972, 
and numerous legal precedents. No American agency 
appears to have a more explicit public involvement 
mandate. 

Public participation can have major effects on how 
conflicts over agency decisions evolve, and there are 
several ways in which these effects might be played 
out. Ideally, public participation provides a forum 
whereby the scientific information and values of the 
publics and the agency can be integrated so that the 
final decision is viewed as both desirable and feasible 
by the broadest portion of society. It can make agency 
decision-making processes transparent, and allow the 
public and the courts to see the extent to which the 
agency has taken a hard look at issues. Less well done, 
public participation can serve to raise expectations that 
cannot be fulfilled or gloss over fundamental value 
differences. 

Some analysts contend that Forest Service public 
participation resembles the latter more often than the 
former. They argue that at best, the Forest Service uses 
the results of public participation to make marginal 
changes in decisions; and at worst, that it uses them to 
sugarcoat decisions that were already made. Employing 
data from the RARE II process in several states, Mohai 
(1987) claims that the agency's contention that public 
comment would be a factor in roadless area allocations 
lacks statistical support. Drawing upon his personal 
experiences as an environmental advocate in southern 
Oregon, Brittel (1991) argues that the Forest Service 
uses public participation, and indeed its entire NFMA 
and NEPA planning processes, to rationalize and sub
stantiate decisions that had already been made. 

A number of measures are available to evaluate the 
effectiveness of public participation processes; an 
obvious one is the number of post-decisional appeals 
that result. Other things being equal, a public 
participation program that produces fewer appeals per 
decision is better, as appeals represent a measure of 
discontent with both process and outcome. To the 
extent that public involvement can alter the outcome of 
(or win support for) a given project and increase the 
public's sense that the decision-process was thorough 
and deliberate, the frequency of appeals should fall. 

In recent years, however, the Forest Service decision 
process has been virtually choked with appeals. The 
number of appeals has ballooned into the thousands in 
the late 1980's, and became such a burden that in 1992 
the Forest Service suggested a rule change to 
substantially restrict the number of people with 
standing to appeal and the types of decisions subject to 
appeal. In addition to the appeals data, there is more 
direct evidence of discontent: a recent survey of public 
participants in national forest planning shows that 43% 

were "somewhat to very dissatisfied" with the planning 
process in which they had participated, 55% reported 
frustration with the Forest Service planning process as 
a whole, and 72% felt the agency unfairly favored some 
interests over others (Dixon, 1993). Another review has 
revealed that public participation on some forest issues 
did not include the features that the standard public 
participation literature contends are crucial to success. 
(Blahna and Yonts-Shepard, 1989) 

In sum, if we look at both the number of appeals in 
recent years and the general tenor of the discourse 
related to Forest Service management, 'we find little 
support for Forest Service decisions among a vocal and 
powerful segment of society. Consequently, the role 
that public involvement activities may be playing in 
creating that discontent, and the extent to which 
changes in public involvement practices could improve 
the agency's relationship with a broad range of publics, 
deserve significant consideration. 

2.2 LIMITATIONS OF TRADITIONAL PUBLIC 

PARTICIPATION 

Examining the Forest Service's public involvement 
efforts reveals several factors that seem to contribute to 
the current administrative and judicial gridlock. First, 
as the size and complexity of the natural resource issues 
increase, the feasibility of a single agency making 
adequate decisions decreases. The conventional 
approach has been for the Forest Service to make 
decisions regarding its lands with modest consultation 
with other agencies, and for the Bureau of Land 
Management (BLM), National Park Service, and 
various ·state agencies to do likewise. Unfortunately, 
the analysis of cumulative effects required by NEPA, 
the judicial requirements for the management of 
endangered species, and the interest in ecosystem-scale 
managemep.t all make the single-agency decision 
approach increasing questionable. Even the seemingly 
straightforward management of big game species, 
which are owned by the state but commonly winter on 
private lands and summer on federal lands, seems to 
defy an agency-by-agency, owner-by-owner paradigm. 
Traditional public participation (public involvement) is 
often structured as an internal/external, us-versus-them, 
zero-sum conflict relationship. In such a context, the 
strategies of both the agency and the publics are more 
likely to become competitive rather than collaborative, 
when centered around the distributive allocation of a 
fairly fixed set of resources. It is very difficult in such a 
situation to develop the incentives for innovative 
problem-solving that can incorporate and integrate the 
parties' interests (Wondolleck, 1988). Therefore, any 
emergent creativity comes in spite of the structure of 
the public participation, not because of it. 

In addition, public participation occurs in a fairly rigid 
format. Because the agency's public participation 
activity is largely the result of external mandates, there 
is a considerable body of legislation, regulation, and 
case law that collectively defines the adequacy of those 
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efforts (U.S. Congress, Office of Technology 
Assessment, 1992). The requirements are usually 
crafted in terms of specific periods for public comment, 
each with a minimum number of days, a minimum 
number of local papers in which legal notices must be 
published, etc. Quite understandably, a common 
agency response is to comply with those minimums, 
and not undertake additional or different kinds of 
public participation, which might risk additional delay 
or an unforeseen procedural error. Going beyond the 
letter of the law is not precluded, but there seems to be 
little incentive for doing so. Public involvement 
practices are therefore not made as situation-specific as 
much of the literature suggests would be helpful. 

Finally, a "Catch-22" comes when agency personnel 
focus on the appeals/litigation process. Fear of having 
decisions challenged or overturned creates a defensive 
stance, where the strategy becomes one of crafting 
"bulletproof' decisions. Unfortunately, this orientation 
is often perceived as suspicious and confrontational by 
interest groups, in turn increasing the likelihood of 
adversarial relationships and ultimately the very 
appeals that motivate the Forest Service behavior 
initially. In other words, an escalatory conflict spiral 
ensues. 

The public participation efforts of the Forest Service 
are not successfully managing the conflict inherent in 
land management decisions (USDA Forest Service, 
1990; Shannon, 1991). This lack of success may be 
linked to three factors: aptitude, motivation, and 
structure. First, Forest Service personnel may be 
inadequately trained for the difficult task of managing 
multi-party, multi-issue conflict, even though their 
knowledge of biological and physical sciences is first
rate. Second, there may not be sufficient motivation to 
manage the conflict, perhaps because the Forest Service 
can more readily achieve its goals by appearing to 
compromise between irreconcilable interest groups 
(O'Toole, 1988). Third, the complexity of public lands 
conflict may overwhelm public participation as a 
conflict management structure. 

2.3 THE TRANSNATIONAL EXPERIENCE WITH PUBLIC 
PARTICIPATION 

Public participation, as described here, is more typi
cally conducted by the natural resource agencies in the 
industrialized countries of North America and Europe. 
More localized community-based approaches are more 
common elsewhere (Adhikari, 1990; Hunter and Bird, 
1997). It may well be that the American experience 
with public participation provides a relatively extreme 
example; there may be no other country in which the 
natural resource agencies have more experience with 
formal public participation (and simultaneously have 
experienced such low satisfaction with it). In her 
comparative study of forestry conflicts in six countries 
(Finland, France, Germany, Norway, Sweden, and the 
U.S.), Hellstrom (1996) concluded that the U.S. was 
characterized by a high level of policy conflict over 

forestry. But she also found four specific themes of 
debate that cut across the six countries: forest health, 
protected areas, forest management and public land 
management goals; and concluded that conflict over 
forestry is probably inevitable: 

A usual argument of foresters as well as 
environmentalists is that we should con
centrate our efforts on finding a commonly 
agreed set of principles for decision-making 
related to the use of forest resources. Yet, the 
examples presented in this paper illustrate how 
forest conflicts not only originate from policy 
and decision-making processes, but also from 
a variety of other sources. For example, there 
cannot exist value uniformity in society, 
present day environmental and forest polices 
are so complex that they usually include some 
contradiction, policy implementation is rarely 
perfect, deficiencies exist in the market 
mechanism's ability to allocate resource uses, 
and we do not have perfect knowledge of 
forest resources and ecosystems. (Hellstrom, 
1997,p.285) 

This notion -- that conflict is an inherent part of the 
natural resource arena -- is perhaps unsettling to many 
technically trained foresters or agriculturalists, who 
would rather find ways to avoid conflict. But as we 
shall see below, the acceptance and management of 
conflict is quite consistent with a pluralist philosophy. 

Some countries, Japan (Tsuchiya, 1997) or Turkey 
(Gumus, 1997) for example, have little or no tradition 
of formal public participation. Others, such as Finland 
(Paldanius, 1997; Loikkanen and Wallenius, 1997), 
Austria (Mayer and Ottitsch, 1997) and Switzerland 
(Egli, Lietha, and Geiser, 1997); have no universally 
codified requirement for public participation, but 
instead apply it on an "as needed" basis. These 
countries may learn valuable lessons from the 
American experience, however many of those lessons 
may be things not to do. 

2.4 THE TREND IN PUBLIC PARTICIPATION PRACTICE 

The trend in public participation is toward practices 
that are more consistent with pluralism. First, one less 
often hears the notion that public involvement is used 
to 'educate the public so that they wUI understand why 
our proposal is the best thing to do.' Second, attempts 
are increasingly being made to look for ways to reduce 
the us-versus-them dynamic and create opportunities 
for participatory learning. A survey of participation 
practitioners by the International Association of Public 
Participation identified the core values of participation 
(Delli Priscolli, 1997): 

• People should have a say in decisions about actions 
which affect their lives. 

• Public participation includes the promise that the 
public's contribution will influence the decision. 
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• 

• 

• 

• 

• 

The public participation process communicates the 
interests and meets the process needs of all 
participants. 
The public participation process seeks out and 
facilitates the involvement of those potentially 
affected. 
The public participation process involves par
ticipants in defining how they participate. · 
The public participation process communicates to 
participants how their input was, or was not, used. 
The public participation process provides par
ticipants with the information they need to 
participate in a meaningful way. 

While these core values do not explicitly mention 
pluralism, they are certainly broadly consistent with it. 
But there are some unresolved questions about how 
public participation might be grounded in pluralism. It 
is on these questions that this paper now focuses. 

3 On Pluralism 

At its core, pluralism is a philosophical position about 
values. It can be contrasted with two other 
philosophical positions -- monism;; and relativism -
which are often represented as polar opposites. Monism 
operates ·from the premise that there is one and only 
one reasonable system of values. Relativism, on the 
other hand, assumes that all values are situational, or 
contextually defined and socially constructed; in any 
given situation, therefore, any particular value or value 
system may take precedence over others. Both monism 
and relativism have been criticized as not fully 
satisfactory moral frameworks; the former because it is 
too dogmatic and cannot easily accommodate a wide 
variety of cultural preferences, and latter because it 
provides no evaluative criteria and therefore devolves 
into intellectual anarchy. 

Pluralism recognizes that there are multiple values: 

The basic belief that unites pluralists is that 
good lives require the realization of radically 
different types of values, both moral and non
moral, and that .many of these values are 
conflicting and cannot be realized together. 
Living a good life requires the achievement of 
a coherent ordering of plural and conflicting 
values, but coherent orderings are themselves 
plural and conflicting. Thus, just as there is a 
plurality of conflicting values, so also is there 
a plurality of conflicting conceptions of a good 
life comprising these values. The plurality of 
good lives, therefore, is a plurality twice over: 
on account of the values it embodies and on 
account of the ways in which coherence 
among the values is achieved. (Kekes, 1993, p. 
11) 

This passage points out an aspect of pluralism that is 
often overlooked in the political arena: that is, an 
individual can experience irresolvable conflict even 

when operating in social isolation. Kekes' contention is 
that as individuals, we all factt choices between 
incommensurate and incompatible values (we can only 
live one of the lives we might have potentially had, we 
can only spend our time on one thing at a time, etc.). 
More often pluralism is defined in a way that assumes 
multiple parties (e.g., Ramirez, 1997), and while that is 
certainly the case in the political arena, such a 
definition adds a second level of complexity to plurality 
which is not a necessary condition to engage pluralism. 

Kekes' (1993) six theses of pluralism provide a useful 
point of departure for a discussion of participatory 
approaches to natural resource management and 
sustainable agriculture: 

• 
• 
• 

• 

The plurality and conditionality of values 
The unavoidability of conflict 
The approach to reasonable conflict resolution 
The possibilities of life 
The need for limits 
The prospects for moral progress 

The essence of first two theses have been discussed 
above, except for any mention of conditionality. 
Conditionality means that for most values, there are 
other competing values of similar merit (although 
potentially of significantly different form). For 
example, is it more valuable to spend time reading to 
your grandchildren or to spend time exercising? Clearly 
both have value, and one's preference ranking can 
depend on context (perhaps you only see your 
grandchildren a few days each year, or perhaps you are 
recovering from illness, and are under doctor's orders 
to exercise). 

The belief that values are more conditional that clearly 
rank-ordered is one of the defining distinctions between 
pluralism and monism. Conditionality also means that 
in any pluralistic situation, there may be a fairly-large 
number of more-or-less useful solutions, and that it is 
unlikely that there is one that is hugely superior to all 
others. 

The plurality and conditionality of values flows directly 
into the unavoidability of conflict, and in turn shapes 
what Kekes refers to as a reasonable conflict 
management approach: 

If the implications of the conditionality of 
values were more widely understood, an 
additional consideration would enter into our 
thinking. This consideration would redirect 
our attention and help to make the conflicts 
more tractable. We would come to see, then, 
first, that the conflict we are facing is usually 
not a crisis produced by our adversary's 
stupidity, wickedness, or perversity but merely 
another manifestation of the unavoidable 
conflicts that will continually occur if values 
are plural, conpitional, incommensurate, and 
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incompatible. And we would come to see also 
that the resolution of any particular conflict 
involves not merely deciding what ought to be 
done about the situation at hand, but also 
considering how resolving the conflict by 
opting for one value, or for the balancing of 
one value against another in some 
compromise, would affect the whole system of 
values of which the conflicting values are 
merely a part. (Kekes, 1993, p. 24) 

This recognition that much of the potential for con
flictual behavior flows from the conflictual nature of 
the situation echoes much of the prevailing thought 
among conflict management tlieoristsiii. But it also 
raises a significant question about the appropriateness 
of the term "conflict resolution," which is a topic we 
shall return to later. 

The next thesis -- the 'possibilities of life' -- may 
appear to be only marginally applicable to participatory 
approaches to natural resource management and rural 
development, but further reflection shows that it is in 
fact relevant. A pluralist approach to natural resource 
management would not apply science until a single 
right answer emerged (a form of technocratic monism) 
nor would it acquiesce to the competing political claims 
by declaring that "whatever the group decides to do is 
fine" (a relativistic laissez-faire). Rather it would look 
at the competing values as expanding the range of 
possibilities that we might realize. 

We might think of this thesis as expressing the 
positive vision of pluralism. It holds out the 
promise of a tradition in which having a 
plurality of possibilities is recognized as 
intrinsically valuable. It is a tradition in which 
that possibility is the ideal. The ideal of course 
is conditional, not overriding. For particular 
ways of realizing it are open to criticism, and 
some of the ways may be justifiably excluded. 
(Kekes, 1993, p. 28) 

This notion that some means can be excluded for 
consideration segues to the next thesis -- the need for 
limits. It is on this point that pluralism departs notably 
from relativism. While the former acknowledges the 
possibility of standards that exist independent of a 
particular context, the latter does not. Pluralists 
recognize that there are some universal truths to human 
nature that can provide the basis for deep conventions 
that are the foundation of evaluative criteria. There are 
also limits to the natural world that define what is 
possible and what is not in the arena of natural resource 
management and sustainable agriculture. But we must 
also note that these natural constraints are also 
pluralistic; one's notions of limits depends on what 
features of the nature world one values, or the 
disciplinary models one constructs. This gives rise to 
the possibility (more likely the probability) that there 

will be competing notions about which issues and 
thresholds represent constraints. 

The prospects for moral progress thesis acknowledges 
the desire to "take account of the obvious fact that 
some traditions and conceptions of a good life are 
better than others because they represent moral 
progress toward a closer approximation of valued 
possibilities not just from one particular point of view 
but for humanity as a whole" (Kekes, 1993, p. 35). It is 
on this point that pluralism must navigate a slippery 
slope between relativism and monism. Certainly in 
order to define moral progress, pluralism must move 
beyond the non-judgmental inclusiveness ofrelativism. 
But by the same token, pluralism must stop short of 
defining precisely what outcome ought to be preferred 
over all others. Such a judgment resembles monism 
much more than pluralism. A more pluralistic response 
is to argue for institutional arrangements that are as 
receptive to a plurality of conceptions of a good life as 
is consistent with the limits needed to maintain the 
institution. The ideal would be a framework that fosters 
the realization of plural, conditional, incompatible and 
incommensurable values; not the advocacy of any 
particular value. That is a considerably more subtle task 
than either the reassuring boundedness of monism or 
the inclusiveness of relativism. 

But is pluralism not a self-defeating position 
because it must take the view that all rivals to 
itself-absolutism, nihilism, and the rest -- are 
just as meritorious? By no means! A sensible 
pluralism will not take such an egalitarian 
view at all. It will view those rivals as 
available, as deserving serious attention, 
perhaps even as plausible and tempting. But it 
will not -- and need not -- view them as 
correct, as sensible, or equal in merit with 
itself. It refuses to be gullible -- to accept 
anything and everything on its own. It is open
minded, not empty-headed. It is certainly not 
monolithic and discriminatory in excluding all 
alternatives from the outset. But it is perfectly 
prepared to be preferential and discriminating 
in holding that our superior claims prevail in 
the final analysis. Its negative view of rivals is 
not unthinking and dogmatic but rests on a 
basis of reflection based on rational 
evaluation. (Rescher, 1993, p. 118) 

3.1 THE IMPLICATIONS OF PLURALISM ON 

PARTICIPATORY NATURAL RESOURCE MANAGEMENT 

Adopting a pluralist orientation has some specific and 
significant implications about how one thinks about the 
role for stakeholder participation in decision processes 
related to natural resource management and sustainable 
agriculture. 
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Box 1: Conflict Management as Progress 

"Management" can be defined as the generation and 
implementation of tangible improvements in a con
flict situation. Improvements in the ways parties 
manage a conflict situation constitute progress. 
Therefore, conflict management can be thought of 
as "making progress." As part of improving the 
situation, progress can include such ideas as devel
oping mutual gains, learning, resolving a dispute, 
achieving agreement, and laying a foundation for 
future negotiations. Progress is a way of thinking 
about a conflict situation that recognizes that con
flicts are inevitable and ongoing, and that the 
competent management of those conflicts comes 
from continual improvements in areas of substance, 
procedure, and relationships. Constructive conflict 
management, then, involves making progress on 
these three fundamental dimensions of a conflict 
situation: substantive, procedural, and relationship. 
These dimensions can be viewed as part of a con
flict management "progress triangle," as presented 
in Figure 1. 

Figure 1: The Progress Triangle 

Substance 

Procedure Relationship · 

3.1.1 THE INEVITABILITY AND IRRESOLV ABILITY OF 

NATURAL RESOURCE CONFLICT 

perspectives and possibilities, and not attempt to either 
shirk from or acquiesce to them. But if that is the case 
invoking the often-used term "conflict resolution': 
largely misrepresents the task before us. While specific 
disputes can be resolved, many natural resource 
management and rural development situations are 
characterized by a complex interaction among social, 
political, cultural, economic and scientific aspects that 
defies either quick or enduring resolution. The 
complexity in this arena is such that the conflict may 
never be resolved, if that term implies that an 
agreement is reached that puts an end to those 
incompatibilities that caused the conflict. 

The more appropriate task from a pluralist perspective, 
then, is to manage conflict situations rather than to 
attempt to resolve them. Indeed, many complex natural 
resource situations can be managed well, so those 
specific disputes that arise within them do not become 
destructive. Consequently, the term "conflict 
management" is more consistent with pluralism than is 
the more common "conflict resolution". Furthermore, a 
conflict management paradigm accommodates the view 
of situation improvement as a appropriate metric of 
success; that is, desirable and feasible changes that can 
be made in any problematic situation in order to 
improve that situation. 

3.1.2 THE APPLICABILITY OF CONSENSUS 

If one adopts a fairly traditional definition of con
sensus, i.e., group solidarity in belief and evaluation, 
then consensus can be a very problematic notion in a 
pluralist model. First, it is very likely that it is not 
possible, given plural values. Second, it may also not 
. be a particularly desirable goal, given the emphasis on 
creating institutions that can embrace and 
accommodate plural viewpointS. And third, it is not a 
prerequisite to making progress on vexing problems in 
natural resource management and sustainable 
agriculture. Rescher critiques consensus from a 
pluralist perspective: 

When applied to natural resource management, the 
compelling logic in pluralism leads to the conclusion The fact is that we live in an imperfect world. 
that conflict in this arena is inevitable. That conflict The resources at our disposal are limited -- our 
arises because of the plural values (among which there own intellectual resources included. We have 
may be conflict), multiple parties (whose desires can to be prepared for the fact that a consensus 
not all simultaneously be met), and limits to the natural among people, be it global or local in scope, 
world (which sets the bounds to what is feasible). international or familial, is in general 
The only ways in which conflict could be eliminated unattainable. In a world of pervasive 
would be to either 1) converge on a single social belief disagreement we must take recourse to 
and policy goal toward nature, consumption, damage control. We must learn to live with 
population, and sustainability, or 2) find an infinite dissensus -- with pluralism in matters of 
amount of natural resources so that nothing in nature is opinion. And we must and can bring to 
limiting. Since neither of these is possible (and doing realization frameworks of social inclination 
the first would be a philosophical shift from pluralism that make collaboration possible despite 
to monism), we must find a different cognitive frame diversity and that facilitate co-operation in the 
from which to operate. face of dissensus. In the setting of issues 

regarding social interaction, dissensus 

The pluralist orientation regards conflicting choices as tolerance should prove positive and 
a fundamental aspect of life. Our task, therefore, is to constructive. In the setting of issues regarding 
learn to function in an environment with multiple knowledge and inquiry it can, properly 
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configured, lay the basis for a contextualistic 
rationalism intermediate between dogmatic 
absolutism on the one hand and relativistic 
nihilism on the other. (Rescher, 1993, p. 4, 
emphasis in the original) 

The reason why Rescher (1993) contends that con
sensus is probably not possible in a pluralistic world 
mirrors those sentiments of Kekes' presented earlier; 
namely, that the structure of our choices is such that 
there are few obviously superior approaches to complex 
situations because they involve competing, yet 
incommensurate, values. 

In terms of the desirability of consensus outcomes, 
Rescher reiterates Habermas' distinction between de 
facto consensus and rational consensus. De facto 
consensus occurs fortuitously or spontaneously as a 
result of the group interaction. These are, of course, 
useful moments because they both provide clear 
direction for the group's efforts and can increase group 
cohesiveness as the participants recognize that there are 
issues that unite them. Rational consensus is the result 
of explicit institutional design, or the product of norms 
that either emphasize conformity or discourage 
dissensus. It is this latter form of consensus that flies in 
the face of pluralist thinking because it either presumes 
monism or employs some form of pressure -- either 
logical or social -- that quiets competing viewpoints: 

Box 2: The Relationship Dimension of Conflict 
Management 

While policy conflicts are overtly about substantive 
matters, progress on them often hinges on the quality of 
the relationships that exist among the conflict parties. 
Consequently, although assessment can begin at any 
one of the three triangle dimensions, in many cases 
examining relationship factors first may be insightful. 
The relationship dimension includes the parties in the 
conflict and their history with one another. It also 
includes the "intangibles" of any conflict situation, 
such as trust, respect, and legitimacy. 

The following questions may help in the assessment of 
the relationship dimension of a policy conflict: 

• Who are the parties/stakeholders? Are they 
primary or secondary? 

• Do any parties have unique status (e.g., Indian 
tribes)? 

• What are the parties' stated positions, interests 
(concerns, fears. goals), world views and values? 

• What are the parties' relational histories? 
• What are the parties' BATNAs? What are their 

incentives to collaborate, compete, and learn? 
• Is trust sufficient? Can it be built? 
• Can representatives/individuals work together? Do 

they have the skills needed to communicate 
constructively and work through disagreements? 

In various respects consensus is doubtless a 
good thing. The impetus to consensus 
unquestionably resonates to the human 
predicament: it reflects our penchant for 
conformity and our deep-rooted inclination to 
accept what oth'ers do, so as to achieve the 
comforts of solidarity and companionship. 
Moreover consensus can, in some conditions, 
provide us with the reassurance of being on 
the right track. But be this as it may, 
consensus is not something on which we 
should insist so strongly as to make it a 
pervasive imperative for current concern. A 
universal consensus fixed upon 'the truth of 
the matter' or the optimal course of action' is 
not a practical goal but merely a hopeful 
aspiration. It is one of those things the 
achievement of which we would doubtless 
welcome but the actual) pursuit of which as a 
practical goal makes no real sense. (Rescher, 
1993,p.43) 

Finally, Rescher argues that consensus is not an 
imperative; that is, rational minds can come to differing 
conclusions: 

But must genuinely rational minds not 
ultimately reach agreement on meaningful 
issues? Does not the fact that rationality is 
inherently universalistic in its bearing -- is 
objective and impersonal in its orientation -
mean that rational people 'have to' attain a 
consensus, so that rationality remains absent 
where disagreement prevails? Not necessarily! 
For while in characterizing a resolution as 
rational we are indeed staking a claim that is 
universal in its substantive bearing and intent, 
it is nevertheless perfectly conceivable that 
there might not actually be a universal 
consensus about the matter. 

(Rescher, 1993, p. 8) 

When applied to natural resource management and 
rural development issues, Kekes' and Rescher's ideas 
generate a provocative challenge. It will be a hugely 
complex task to craft institutions and processes that are 
as pragmatic and tolerant as pluralism would apparently 
demand. The demand for pragmatism comes from the 
need to have effective public policy -- there is much 
work to be done, so let us get at it. We can ill afford to 
hold pressing policy decisions in abeyance as we 
immerse ourselves in long-winded or self-indulgent 
pluralist discourse. The tolerance that pluralism 
demands will in tum demand a large measure of civility 
and maturity from the participants. 

Many people will be challenged as they attempt to 
function effectively in processes that require them to 1) 
interact with people with differing worldviews, 2) 
articulate their values and goals persuasively, but not 
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defensively, 3) craft solutions that represent quality 
public policy, and 4) be sensitive to the impact of the 
decision on groups who will be negatively impacted by 
it, or who were advocating for an alternative outcome. 
Few of us have much experience in processes that make 
these demands. In fact, in many countries, the more 
common models of policy formation are far more 
combative and confrontational than a pluralist approach 
would advise. So making progress in pluralist 
management of natural resource issues is not merely an 
issue of learning new skills -- some old attitudes and 
assumptions will need to be 'un-leamed' as well. 

4 The Role for Collaborative Approaches 

Collaboration is a process in which interdependent 
parties work together to affect the future of an issue of 
shared interests (Gray, 1989). More specifically, Gray 
(1985, p. 912) defines collaboration as "the pooling of 
appreciat10ns and/or tangible concerns, e.g,. 
information, money, labor, etc., by two or more 
stakeholders to solve a set of problems which neither 
can solve individually." Drawing upon Gray's ideas, 
Selin and Chavez (1995, p. 190) assert that 
"collaboration implies a joint d!:!cision making 
approach to problem resolution where power is shared, 
and stakeholders take collective responsibility for their 
actions and subsequent outcomes from those actions." 
In collaborative conflict management and decision
making actlv1t1es, people have meaningful 
opportunities for z'voice," that is, to communicate as 
participants in significant ways. Their ideas and 
interactions matter in both the process and outcome of 
the situation. 

As an agency interacts with citizens and stakeholder 
groups (its publics), collaboration differs considerably 
from the traditional public participation model. There 
are seven significant aspects to these differences: 

( 1) It is less competitive and more accepting of addi
tional parties in the process because they are viewed as 
potential contributors more than as potential 
competitors. 
(2) It is based on joint learning and fact finding; 
information is not used in a competitively strategic 
manner. 
(3) It allows underlying value differences to be ex
plored, and there is the potential for joint values to 
emerge. 
( 4) It resembles principled negotiation, since the focus 
is on interests rather than positions. 
(5) It allocates the responsibility for implementation 
across as many participants in the process as the 
situation warrants. 
( 6) Its conclusions are generated by participants 
through an interactive, iterative and reflexive process, 
and are consequently less deterministic and linear. 
(7) It is an on-going process; the participants do not 
just meet once to discuss a difference and then disperse. 
However, collaborations may have a limited life span if 

the issues that brought the participants together are 
resolved. 

Box 3: The Procedural Dimension of Conflict 
Management 

Those elements that pertain to the ways in which 
conflicts are managed and decisions made are crucial 
consideration in. management of value-laden or 
potentially controversially situations. They include the 
rules, both regulative and generative, that parties adhere 
to in working through the conflict situation. Just as 
progress on the substance of a conflict relies in part on 
relationship factors, so too does it depend on 
procedures parties regard as appropriate and fair. 

The following questions can guide assessment of the 
procedure dimension: 

• At what stage is the conflict? Does the situation 
seem "ripe" for constructive action? 

• What are the legal constraints? Who has 
jurisdiction? 

• What management approaches have been used in 
the past (procedural history)? 

• Is mutual learning desired? 
• What is the decision space? How much can be 

shared with other parties? Are key supervisors 
supportive? 

• Are resources sufficient (e.g., time, money, staff)? 
• What are the procedural alternatives? How 

accessible are they? How inclusive? 
• Are there needs for design and facilitation by an 

impartial party? 

These distinctions between collaboration and tradi
tional public participation can be encapsulated into two 
philosophical differences. First, a natural resource or 
environmental management agency cannot adequately 
address the issues at hand by working independently. 

There may be a number of additional resources which 
other stakeholders could bring to the process: different 
perspectives on both the problem at hand and potential 
solutions, understanding of rapidly changing social 
values, scientific data, indigenous knowledge, political 
clout, agreement and coordination of other agencies 
and private land owners, finances, volunteer labor, and 
so on. For example, since the focus of land man
agement is changing from specific resources (stands of 
trees, herds of big game, grazing acreage) . to 
ecosystems, collaboration appears better suited to 
planning and implementation tasks than traditional 
public involvement. Collaboration arranges the 
relationships between the stakeholders in a manner that 
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more closely matches the resources and responsibilities 
that each brings to the process. Just as rural 
development and sustainable agriculture emphasize 
"system" relationships in the natural world, collabo
rative processes can illuminate "system" relationships 
in the social world. 

While both collaboration and pluralism value coop
eration, public involvement has evolved to emphasize 
competition. While there has been no a priori reason for 
public involvement to develop along a competitive 
orientation, it nonetheless has. Public involvement 
policy is firmly embedded in the adversarial 
comment/appeal/litigate/legislate/ regulate mentality 
that characterizes much of the politics of natural 
resource management and sustainable agriculture. A 
call for collaboration is not a starry-eyed proposal that 
ignores the potential for venom and rancor; rather it 
raises the possibility that energy currently devoted to 
competitive behaviors can, in some instances, be 
channeled into developing new approaches to natural 
resource management and environmental policy. 

Collaboration does not demand that participants set 
their self-interest aside, nor does the success of col
laboration hinge on their doing so. Quite the contrary: 
participants are expected to clearly voice their interests 
and energetically work to achieve them. The key is that 
their efforts are oriented not in opposition to those of 
their fellow participants, but in. concert. An 
environment needs to be created in which exploring 
differences is encouraged rather than hindered. To the 
extent that differences are not openly addressed, they 
may fester below the surface and become the impetus 
for discontent with process and dissatisfaction with the 
results. 

There are two keys to shifting the relationships in 
natural resource management and rural development 
away from competition and toward collaboration: 
correctly select those situations where collaboration is 
an appropriate strategy and structure the process to 
encourage and reward cooperation rather than 
competition. Not all situations are amenable to 
collaboration. The complexity of natural resource con
flict implies that there are many reasons in any given 
setting why expecting collaborative behaviors to 
emerge may be. unrealistic. Some scholarship indicates 
that collaboration may be successful in the minority of 
cases (Amy, 1987; Buckle and Thomas-Buckle, 1986). 

It is also unrealistic to merely announce that 
collaboration is beginning, and expect the current 
relationshi?s and patterns of behavior to change. 
Collaboration requires innovative kinds of decision
building structures that will have to be designed with 
considerable attention to the incentives they create. If 
they do not establish clear rewards for collaboration 
and disincentives for competition, there is no reason to 
expect much change. 

5 Methods for Collaboration in Natural 
Resource Management 

As citizen groups and agencies embrace pluralism as a 
philosophy for addressing environmental and natural 
resource management situations, they may seek 
frameworks and methods that feature collaborative 
involvement. Many U.S. organizations (e.g., Concur of 
Berkeley, California; CDR Associates of Boulder, 
Colorado; Confluence of Portland, Oregon; 
Resolve of Washington, D. C.; Triangle Associates of 
Seattle, Washington; Western Network of Santa Fe, 
New Mexico) offer consulting services that include 
collaborative methods. Many community-level groups 
in the U.S. (e.g., the Applegate Partnership of southern 
Oregon, the Willapa Bay Alliance of southwest 
Washington, the Catron County Citizens Group of 
western New Mexico, the Ponderosa Pine Partnership 
of southwest Colorado, and the Malpai Borderlands 
Group of southwestern New Mexico and southeast 
Arizona) and groups organized around watersheds (e.g, 
the McKenzie Watershed Council in western Oregon 
and the Kenai Watershed Council of the Kenai 
Peninsula, Alaska) employ collaborative methods in 
different forms to varying degrees. 

What specific methods these organizations promote or 
employ is not clear, principally because they have not 
disseminated information about their processes nor 
have they been studied by "collaboration" researchers. 
Both dissemination and research should help provide 
people and organizations with more "tools" for 
collaboration, so they can better develop methods 
appropriate to their tasks at hand. Toward this end, the 
next section of this paper summarizes five methods for 
collaboration in environmental conflict situations. 
These methods were selected based on two criteria: 
each had been published in accessible outlets and had 
been applied to natural resource management 
collaborations at the site specific/community level. 

5.1. TRANSACTIVE PLANNING 

In his most recent work, John Friedmann, the developer 
of Transactive Planning, writes, "centering projects in 
localities and regions requires mutual learning, patient 
listening, and a tolerance for contrary views." Effective 
planning needs direct community involvement and 
thinking "of the project as involving a process of social 
learning, with frequent assessments of what has been 
accomplished and what has gone wrong, and a 
willingness to make appropriate adjustments in the 
course of the implementation process itself' 
(Friedmann, 1992; p. 160). These elements lie at the 
heart of Transactive Planning. 

Friedmann designed Transactive Planning to provide "a 
way to join scientific and technical intelligence with 
personal knowledge at the critical points for social 
intervention" (Friedmann, 1973; p. 190). It is a far more 
client-driven process than traditional expert-driven 
planning had been, placing more value on the informal 
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knowledge of the citizenry, particularly at the problem 
definition stage. Transactive planning "integrates 
processes of mutual learning with an organized 
capacity and willingness to act" (ibid.; p. 195). It's 
goals include fostering innovation and "changing 
knowledge into action through an unbroken sequence 
of interpersonal relations" (ibid.; p. 171). Transactive 
Planning incorporates aspects of traditional planning, 
including typical planning stages such as describing the 
present situation, analyzing that situation, devising an 
appropriate planning strategy, assessing feasibility, and 
so on. Transactive Planning differs from traditional 
planning, though, in its emphasis on communication, 
mutual learning, and transformation. Transactive 
Planning's most notable natural resource application 
has been in management plan development for the Bob 
Marshall Wilderness in Montana (Ashor, McCool and 
Stokes, 1986; Moore, 1994). 

Box 4: The Substantive Dimension of Conflict 
Management 

The third dimension of the Progress Triangle features 
the substance of the conflict situation. Substantive 
items are the "tangible" aspects of a conflict, such as 
the issues about which the disputants negotiate. 
Substance, though, also includes issues that parties may 
consider "symbolic," such as "righting a past wrong." 
The following set of questions offers a framework for 
assessing substance: 

• What are the issues? Are they tangible and/or 
symbolic? 

• What are the likely sources of tension over these 
issues (e.g., facts, culture, history, jurisdiction, 
values, interests, people)? 

• Are issues complex? technical? 
• Is information needed? Is it available? 
• Are meanings, interpretations, and understandings 

quite varied? 
• Are learning opportunities available? 
• What are the mutual gain options (opportunities for 

mutually beneficial improvements)? 

5.1.1 Two LEVELS OF COMMUNICATION 

Traditional planning approaches, Friedmann contends, 
fail to communicate effectively with the people whom 
planners are supposed to serve. Although planners and 
clients may exchange messages, relevant meanings are 
not communicated well. The answer, Friedmann 
believes, "is not simply a matter of translating the 
abstract and highly symbolic language of the planner 
into the simpler and more experience-related 
vocabulary of the client." Rather, "the real solution 
involves a restructuring of the basic relationship 
between the planner and client" (Friedmann, 1973; p. 
172). 

In Transactive Planning, two levels of communication 
are essential. First, there is subject-matter-related 

communication. This is communication concerned with 
the issues of the planning situation. The second and 
more critical level Friedmann calls "dialogue," which 
refers to the interpersonal components of the planning 
process that determine if the participants feel respected 
and build trust with one another; i.e., open, authentic 
communication. "Dialogue requires interpersonal 
skills," Friedmann clarifies, " such as the art of 
listening, the ability to trust others and make oneself 
vulnerable to them, a willingness to suspend rank and 
material power, and a responsiveness to others' needs" 
(Friedman, 1987; p. 187). 

5.1.2 MUTUAL LEARNING 

Transactive planning, Friedmann points out, "is carried 
out on the ground swell of dialogue" (Friedmann, 1973; 
p. 182). Genuine dialogue helps people learn quickly 
from complex, new situations. Planners are successful 
professionally to the extent that they can draw upon 
their analytical skills and are "rapid learners". Planners, 
therefore, are very good at dealing with scientific and 
technical knowledge. 

Planners, though, have not dealt well with local or 
client knowledge, that is, knowledge drawn from 
experience. Doing so can generate new options for 
change. 

in mutual learning, planner and client each 
learn from th~ other--the planner from the 
client's personal knowledge, the client from 
the planner's technical expertise. In this 
process, the knowledge of both undergoes a 
major change. A common image of the 
situation evolves through dialogue; a new 
understanding of the possibilities for change is 
discovered. (Friedmann, 1973; p. 185) 

Planners, for example, must learn to share control 
where possible, to yield as well as persuade. Clients 
must respect the knowledge of planners, and work with 
planners to negotiate common meanings. Such learning 
occurs through dialogue. 

5.1.3 TRANSFORMATION 

Friedmann recognizes that Transactive Planning and 
the change it directs occur within a system. Any system 
obeys its own laws of internal change. He observes that 
"to change a process means to act upon the sources that 
generate the lawful behavior of the system." Both 
planner and client, Friedmann notes, "must respect the 
laws of transformation and be mindful of their limited 
abilities to control the follow of events" (ibid.; p. 186). 

Leaming and respect are essential to trans
forming a system. Learning cannot be 
imposed; parties need to respect the processes 
and styles by which people learn. Parties 
involved in mutual learning will not succeed 
by destroying or discrediting the world views 
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of others. According to Friedmann, in any 
given problem situation, planners contribute 
concepts, theories, analyses, processed 
knowledge, and new procedures. Clients 
contribute an intimate knowledge of context, 
realistic alternatives, norms, priorities, 
feasibility judgments, and operational details. 
(ibid.; p. 187). 

5.2 COMMUNITIES OF INTEREST AND OPEN DECISION 

MAKING 

Writing in the Journal of Forestry, Jeff Sirmon, 
William Shands, and Chris Leggitt contend that, to 
counter adversarial battles in forest conflicts, "we need 
to find new ways to get people to talk to one another 
about what they really want from the forests, and find 
effective ways to engage them in civil dialogue and 
mutual education about their needs and values" (1993; 
p. 17). They propose a way: the "communities of 
interests and open decisionmaking (sic)" model (CI
OD). 

5.2.1 COMMUNITIES OF INTERESTS 

Sirmon and his colleagues (1993) draw the "com
munities of interests" concept from the work of 
Harvard University professor Ronald Heifitz. "In a 
community of interests, says Heifitz, responsibility for 
problemsolving (sic) falls not on a single leader but on 
a group. In confronting difficult policy issues, people 
must struggle with 'their orientation, values, and 
potential tradeoffs . . . only the group -- the relevant 
community of interests -- can do this work" (p. 19, 
citing Heifitz and Sinder, 1988, p. 187). In a 
community of interests, both power and leadership are 
shared. Leadership is key to the effectiveness of this 
approach. "Leadership must emerge from the 
communities of interest -- communities that must 
discover ways of working effectively with each other" 
(Sirmon, 1995; p. 178). 

This idea of shared leadership holds implications for 
the natural resource agency manager. Rather than 
serving simply as the convenor of a collaborative 
process, Sirmon (1995; p. 179) asserts that the manager 
"must also be an effective intervenor and actively 
participate in dialogue and interchange with the 
communities ... [she or he] "will also be an educator, a 
provider of data, a developer of viable alternatives, an 
interpreter of laws and regulations, and a representative 
of those not able to participate in dialogue and 
intercommunity transactions." The natural resource 
manager must also facilitate an equitable process. "The 
key to success," Sirmon and his colleagues explain, "is 
to keep participants focused on resolving issues. 
Leaders from every interest must be given the 
opportunity to argue their points of view and be willing 
to respect those who disagree. Resolution takes time 
and requires patience" (Sirmon, Shands and Liggett, 
1993, p. 19). 

5.2.2 OPEN DECISIONMAKING 

The "open decisionmaking" component of the CI-OD 
model stems from a 1990 report on national forest 
planning prepared by a research team from the 
Conservation Foundation and Purdue University. The 
report (Shands, Sample and LeMaster, 1990) concluded 
that the traditional public involvement method (public 
hearings, scoping, comment letters) was too formal and 
rigid. The report recommended a process of "open 
decisionmaking" in which the Forest Service and 
contending interests would work together. According to 
Sirmon et al. (1990; p. 20), the report included four 
guidelines for joint problem solving in "open 
decisionmaking": 

• Encourage a frank exchange of views among all 
interests, especially before views harden. 

• Encourage the sharing of information. 
• Help identify opportunities for joint problem 

solving. 
• Make it clear how a decision was reached. 

Sirmon, Shands, and Liggett (1993; p. 20) explain that 
communities of interests establish "the working 
environment for open decisionmaking. Both feature 
leadership that is shared and distributed among par
ticipants, free and open communication and mutual 
education, and a transparent decisionmaking process." 
Sirmon and his colleagues (1993) provide a number of 
forest management examples where CI-OD principles 
have been at work, including fire recovery planning on 
the Siskiyou National Forest in Oregon, travel and 
access management planning on the Huron-Manistee 
National Forest in Michigan, and forest plan revision 
on the Targhee National Forest in Idaho. Critical to 
these processes in the sharing of information (including 
technological data, such as GIS), opportunities for 
debate, and a willingness to compromise. 

5.3 SEARCH CONFERENCING AND THE 
PARTICIPATIVE DESIGN WORKSHOP 

In a fashion similar to Communities of Interest and 
Open Decision making, the Search Conferencing and 
Participative Design Workshop (SC-PDW) method is a 
two stage process. Developed by Joel Diemer and 
Rossana Alvarez, as a combination of two techniques, 
SC-PDW is presented as an adaptive social process that 
can respond to value conflicts in constructive ways 
(1995, p. 10-11). Neither search conferencing or 
participative design as techniques are new (Diemer and 
Alvarez, 1995; see also Emery, 1982; Gray, 1989), but 
Diemer and Alvarez see their combination as a pubic 
participation innovation compatible with ecosystem 
management and sustainable forestry. 

5.3.1 SEARCH CONFERENCING 

Diemer and Alvarez (1995) note that the search 
conferencing idea evolved from strategic planning and 
small group work done in the 1960s at London's 
Tavistock Institute of Human Relations. The method 
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was subsequently taken to Australia by Fred and 
Merrelyn Emery where it was applied over three 
hundred times in the 1970s. It has also been used 
extensively in Canada (Trist and Murray, 1993). 

The SC process starts, Diemer and Alvarez (1993; p. 
12-13) explain, "begins when people within the system 
recognize a need." These people, presumably some 
management organization or agency, then undertakes a 
lengthy planning process that involves, first, selection 
of participants. Using a "community referencing 
system," a planning team prepares a "social map" of 
the relevant community and criteria for selecting search 
conference participants. Second, the planning team 
determines the research needs of the search conference 
group. 

Search conferencing is designed to generate a 
"planning community" in three phases. First, SC 
participants brainstorm significant events, both globally 
and locally. This is typically done in response to 
specific questions, such as "what do we want the world 
to be?" Second, participants exam their particular 
system (organization, community, issue) and generate a 
"communal history." They critique their "system" and 
determine its most desirable future. Third, parties 
"integrate the information compiled during phases 1 
and 2." They identify "desirable and achievable 
futures" and detailed action plans for reaching their 
goals. 

5.3.2 PARTICIPATIVE DESIGN WORKSHOP 

After the search conference has produced a strategic 
plan, community members work together in a PDW to 
learn about "organizational design principles" 
necessary to organize for the long term. This occurs via 
three "briefings": Briefing 1 introduces the concept of 
"bureaucracy." Brief 2 features the second design 
principle, "participatory democracy." The final briefing 
emphasizes tasks the group needs to pursue in order to 
match the design principles to the earlier generated 
strategic plan. As in the case of Search Conferencing, 
Diemer and Alvarez base many of their PDW ideas on 
the work of Emery (1993). 

Diemer and Alvarez emphasize that SC and PDW need 
to occur consecutively and will likely require thirty to 
forty hours of group interaction. They see the search 
conference providing "adaptive relations between 
system and environment," with the PDW contributing 
the organizational knowledge needed to sustain the 
adaptive strategic plan. SC-PDW has been applied on a 
number of projects, including planning and community 
relations in the Chequamegon and Nicollet National 
Forests in n011hern Wisconsin. 

5.4 CONSTRUCTIVE CONFRONTATION 

Puzzled by the question of how to better address . . . 
resolution-resistant [public policy] conflicts, Heidi and 
Guy Burgess (1996; p. 306) write, "we and several 

colleagues at the University of Colorado's Conflict 
Research Consortium have undertaken a research 
program devoted to fmding more constructive ways of 
'handling' (from a third party point of view) or 
'confronting' (from a disputants' perspective) highly 
intractable conflicts." As part of this research program, 
Burgess and Burgess have posed the question, "How 
can one confront a particular conflict more 
constructively?" Drawing upon data from a variety of 
sources (e.g., interviews, case studies), Burgess and 
Burgess have developed a framework, "constructive 
confrontation" (CC). They consider this process 
potentially "transformative," with the potential for 
empowerment and recognition in the public conflict 
arena equivalent to Bush and Folger's (1984) work in 
community conflict. CC has been applied to a number 
of projects in the Rocky Mountain region. 

5.4.1 CONFLICT AND HEAL TH 

Constructive Confrontation views conflict and its 
management in terms of a health care metaphor. The 
CC approach "follows a medical model," Burgess and 
Burgess (1996; p. 307) report, "in which destructive 
conflict processes are likened to diseases 
pathological processes that adversely affect people, 
organizations, and societies as a whole." As in 
medicine, Burgess and Burgess explain, CC utilizes an 
incremental approach. "Constructive confrontation 
alerts parties and intermediaries to pitfalls to be 
avoided, pathologies to be corrected, and opportunities 
to be exploited," without specifying a specific agenda 
or end result (ibid.; p. 308). 

5.4.2 CONSTRUCTIVE CONFRONTATION STEPS 

Constructive Confrontation consists of three general 
steps: diagnosis, treatment, and monitoring. Diagnosis 
starts with the development of a conflict map. This map 
"should identify active and potential adversary groups 
and intermediaries, along with their interests and 
positions" (ibid.). This step follows the interest-based 
dispute resolution model popularized by Fisher and Ury 
(1991). Diagnosis next tries to differentiate core aspects 
of the conflict from "conflict overlays." 

"Overlays are extraneous problems in the conflict 
process that get 'laid over' the core, making the core 
issues harder to see and address." Examples include 
misunderstandings, escalation and polarization 
behavior, fact-finding, procedural, and framing 
problems (Burgess and Burgess, 1996; p. 308). 

Diagnosis considers the extent to which the conflict 
seems intractable. In doing so, diagnosis "needs to 
include an analysis of the power strategies available to 
the parties." Examples of power "pathologies" are 
"inadequate identification of strategic options, mis
judgments of the costs and benefits of alternative 
strategies, overlooking ripe moments, and fighting to 
the bitter end" (ibid.; p. 314). 
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Treatment follows conflict diagnosis. According to 
Burgess and Burgess (1996; p. 309), treatment involves 
"the identification and implementation of realistic, 
incremental steps for reducing as many of the overlay 
problems as possible." Some treatment actions are 
relatively easy and can be implemented by the parties 
themselves. Other actions "require either the 
acquisition of new skills (for example, active listening), 
outside assistance from conflict professionals 
(facilitation, transformative mediation, or structured 
dialogues, perhaps), or the making of hard choices for 
which there are no clear answers (deciding whether to 
pursue a short-term victory even though it is likely to 
provoke a damaging, long-term backlash, for 
example)." 

Monitoring comprise~ Constmctive Confrontation's 
third step. As Burgess and Burgess (ibid.) explain, 
"once specific options are selected and implemented, 
results should be monitored and adjustments made as 
the conflict continues and changes over time." Burgess 
and Burgess emphasize that constructive confrontation 
is different than problem-solving, which "has a clear 
beginning, middle, and end." In contrast, constructive 
confrontation is "an ongoing process that can be 
continued--if the partie:i make the effort--as long as the 
conflict lasts." 

5.5 COLLABORATIVE }_,EARNING 

Collaborative Learning (CL) is a framework for public 
policy conflict management and decision making. Its 
specific applications to date have been in the natural 
resource arena. It methods and techniques are designed 
for situations with the following features: (1) multiple 
parties and issues, (2) deeply held values and cultural 
differences, (3) scientific and technical uncertainty, and 
( 4) legal and jurisdictional constraints. 

5.5.1 COLLABORATIV1': LEARNING FOUNDATIONS 

Collaborative Learning is a hybrid of soft systems 
methodology (SSM), alternative dispute resolution 
(ADR), integrated through ideas from adult and 
experiential learning theory. It encourages systems 
thinking, joint learning, open communication, and 
focuses on appropriate change. 

Collaborative Learning draws on ADR to address 
values and strategic behaviors. Mediation, the 
intervention of an impartial third party into a dispute, 
deals well with significant value differences. "Value 
disputes," Moore (1988; p. 256) observes, "are 
extremely difficult to resolve where there is no 
consensus on appropriate behavior or ultimate goals." 
Yet mediators, via identification and re-framing 
methods, can address value conflict. Specific 
techniques include (1) transforming value disputes into 

interest disputes, (2) identifying superordinate goals 
(both short and long term), and (3) avoidance (ibid.; p. 
178; see also Gray, 1989). Collaborative Learning deals 
with parties' strategic behaviors by incorporating 
methods designed to promote collaborative, integrative 
negotiation. CL encourages parties to identify and 
assess innovative approaches for settling their 
differences, including logrolling, bridging, non-specific 
compensation, etc. (Lewicki et al., 1994). CL 
facilitators, like mediators, often use transformative 
strategies that encourage parties to engage in role 
reversal, mirroring, and future orientation. 
Still, the initial basis for Collaborative Learning design 
resides in "soft systems methodology" (SSM). Soft 
systems is an application of theoretical work in systems 
and experiential learning (Wilson and Morren, 1990). 
Soft systems brings to natural resource disputes an 
emphasis on learning, an area alternative dispute 
resolution methods, including mediation, typically 
disregard or consider peripheral to the settlement task. 
As Flood and Jackson (1991; p. 177-178) observe, 
SSM "is doubly systemic since it promotes a systemic 
learning process, orchestrating different appreciations 
of the situation, which is never-ending, and it also 
introduces systems models as part of that learning 
process. The systemic learning process aims to create a 
temporarily shared culture in which conflicts can be 
accommodated so that action can be taken" Figure 2 
highlights the emphases of SSM and ADR that are 
integrated in Collaborative Learning. 

Collaborative Learning stresses learning about and 
understanding a situation prior to developing 
improvements in that situation. For example, as a 
National Forest revises its management plan, CL could 
be useful both in the internal functioning of Forest and 
District-level interdisciplinary planning (ID) teams as 
they try to develop an ecosystem-based perspective to 
their activities. It could also be a useful vehicle for 
communicating with and learning from the Forest's 
various publics/stakeholders. In summary, the key 
notions that define Collaborative Learning are: 

• Re-defining the task away from solving a problem 
to one of improving a situation. 

• Viewing the situation as a set of interrelated 
systems. 

• Defining improvement as desirable and feasible 
change. 

• Recognizing that considerable learning--about 
science, issues, and value differences--will have to 
occur before implementable improvements are 
possible. 

• Promotes working through the issues and per
spectives of a situation. 
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Figure 2: Collaborative Learning as a Hybrid 

ELEMENTS 

Promotes Learning 
Emphasizes Systems Thinking 
Deals with Value Differences 
Handles Strategic Behaviors 

5.5.2 COLLABORATIVE LEARNING IN ACTION 

A natural resource management organization may use 
Collaborative Leaming principles in various ways, such 
as (1) in internal ID teams· for pre-decisional alternative 
development and analysis, (2) partnership development 
where joint implementation is needed (important in 
many situations, given increased emphasis on 
interagency - organization approaches), and (3) in 
public involvement, including activities pursuant to 
NEPA. 

No matter what the context for its use, Collaborative 
Leaming offers a set of principles and techniques that 
must be customized to iµeet the needs of the situation at 
hand. There is no "CL cookbook". If CL is going to 
reach its potential, natural resource management 
personnel (and in some cases, stakeholders) need to be 
involved in decisions about how CL should be applied. 
This is not a technique where outsiders come in to 
either take the problem over, or in any way tell natural 
resource managers that what they have been doing is 
wrong. Rather, CL offers some ideas and techniques 
that can help a management agency/organization and its 
publics to organize their thinking using some systems 
notions that are new to many of the people we work 
with. 

It will be up to each agency to figure out how best to 
use them. A goal in bringing CL to an area or situation 
is to allow everyone to learn more from the process of 
developing policy decisions and programs than might 
otherwise occur. 

The first stages of CL emphasize dialogue through 
which parties develop common understanding of the 
situation. Activities might include information 
exchange, imagining best and worst possible futures, 
and visual representations of the situation, perhaps 
through the use of "situation/systems" maps. In middle 
stages, CL participants focus on concerns and interests, 
and how their concerns relate to others'. Out of these 
concerns, CL parties identify possible changes that 
could be made: "situation improvements." In latter 
stages, which shift communication interaction from 
dialogue to deliberation, the participants debate these 
improvements. Participants deliberate whether or not 
the improvements represent desirable and feasible 
changes in the present situation, and move into 
implementation. 

CL has been developed to be responsive to diverse 
cultures and communities. Visualization tasks (e.g., 

Soft System Alternative Dispute 
Methodology Resolution 

High Low 
High Low 

Low High 
Low High 

mapping, rich pictures), variable group interaction (e.g., 
2-4-8), systems work (e.g., mapping, matrix 
development), and communication guidelines are 
designed to respect the various ways in which people 
prefer to participate, learn, and share knowledge. 

5.5.3 COLLABORATIVE LEARNING OUTCOMES 

Collaborative Leaming presumes that situations are 
dynamic, systemic, and changing. It is a framework 
designed to deal with dynamically complex systems, as 
opposed to detail complexity (Senge, 1990). Data from 
a variety of applications such as the Oregon Dunes 
National Recreation Area (Daniels and Walker, 1996) 
and the Wenatchee National Forest (Daniels et. al., 
1996; Blatner, Walker, and Carroll, 1997) indicate that 
CL can be adapted to a particular situation to generate 
(1) dialogue between diverse communities: scientific, 
public, administrative; (2) improved understanding of 
the specific problem situation; (3) integration of 
scientific and public knowledge about the problem 
situation; ( 4) increased rapport, respect, and trust 
among participants; (5) clearly articulated systems
based concerns about the problem situation; and (6) 
tangible improvements in the problem situation. 

6 Comparing Collaboration Approaches 

The previous section has presented a summary 
description of five methods for collaborative public 
participation in environmental conflict and decision 
making situations. Other methods exist that encourage 
collaboration, such as the "mutual gains approach" 
(Susskind and Field, 1996), area-wide collaborative 
planning (Salvesen and ·Porter, 1995), habitat 
conservation planning (Beatley, 1995), and policy 
dialogues (Gray, 1989). The selection of an appropriate 
approach and is specific adaptation should be based on 
the features of the particular method and its "fit" with 
the collaborative potential of the conflict situation. 

6.1 SIMILARITIES 

The five collaborative approaches presented here have 
a number of similarities as well as some noticeable 
differences. All five approaches feature: 

• A multi-stage process. 
• Constructive, open, civil communication, generally 

as "dialogue." 
• A focus on the future. 
• An emphasis on learning. 
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• Some degree of power-sharing and "leveling of the 
playing field." 

These characteristics are consistent with the underlying 
notions of pluralism. Three features in particular -
dialogue, learning and power-sharing -- would seem to 
be essential elements of any pluralistic process. 
Although not explicitly stated in their published 
descriptions, all five collaborative approaches appear 
responsive to the value of diversity of participants, 
ideas, and worldviews. 

6.2 DISTINCTIONS 

The five approaches differ to varying degrees in other 
areas: 

• Collaborative Learning (CL), Transactive Planning 
(TP), and Search Conferencing/ Particpatory 
Design Workshop (SC-PDW) incorporate a 
systems perspective, with CL doing so more 
comprehensively. 

• Communities of Interests/Open Decision-making 
(CI-OD) and CL both incorporate constructive 
argument into the collaborative process. 

• Constructive Confrontation (CC) and TP are 
explicitly transformative, that is, they intend to 
change the parties and/or the situation. 

• The methods utilize different conflict frames: CI
OD, CC, and SC-PDW attempt to "resolve the 
conflict" while CL seeks to "manage the conflict" 
through "improvement in the situation." 

• The methods employ different metaphors: CC 
emphasizes "health" and "medicine," CI-OD 
"community," SC-PDW "bureaucracy," and TP 
and CL "systems." CC and CL employ visual 
"conflict" or "situation" maps. 

• Participation in SC-PDW seems limited, while the 
other methods seem more accessible and inclusive. 

• CL includes iterative small group interaction as 
well as large group tasks. 

Focusing on distinctions among the five approaches 
reveals the extent to which they embrace the tenets of 
pluralism. The approaches that seek "resolution" as a 
primary goal (CI-OD, CC, and SC-PDW) are tacitly or 
explicitly seeking consensus. Doing so may mitigate 
Kekes' assumption of plural, conditional, incompatible, 
and incommensurate values that Kekes regards as 
critical to pluralistic forums. Methods that emphasize 
"resolution" or "solution" may, intentionally or 
unintentionally, reduce the plural nature in the situation 
and "solve" the differences in opinion. Furthermore, if 
"resolution" becomes the primary measure of a 
"collaborative" method's success, "groupthink" nonns 
may emerge that discourage disagreement and 
skepticism and pressure parties to reach agreement 
(Janis, 1982). 

The issue of transformation may seem particularly 
perplexing to the values of pluralism. The methods that 

attempt "transformation" (CC and TP) risk imposing an 
ideology of change on participants. Such a change 
ideology implies a judgment that parties need to 
become "enlightened," or are not engaging the situation 
and one another adequately. These two methods, 
however, appear to approach transformation quite 
differently. Constructive Confrontation, for example, 
features "empowerment" and "recognition," drawing 
these elements from "transformative mediation" (Bush 
and Folger, 1994; p. 12). Transformative mediation 
encourages disputing parties to change "themselves for 
the better, as human beings." Bush and Folger explain, 
"Transformative mediation is successful when the 
parties experience growth in both dimensions of moral 
development . . . developing both the capacity for 
strength of self and the capacity for relating to others" 
(ibid.; p. 84). Defining transformation as moral 
development presumes that participants need moral 
development in a form the process designers value. A 
particular view of moral development may not be 
culturally sensitive and may encourage participants to 
adopt a single world view about what is appropriate 
human behavior in conflict management and decision 
making situations. 

Constructive Confrontation, with its emphasis on 
"moral development as transformative change," implies 
that 1) there is some preferable condition for the 
participants' lives (and the process design
ers/facilitators know what that condition is) and 2) the 
process is both willing and able to move the 
participants toward that preferable condition. Third, 
Constructive Confrontation's use of a health metaphor 
appears more normative than pluralism would call for 
(i.e., the participants or their behavior are "sick," and 
our task is to prescribe a "cure.") 

Transactive Planning's view of transformation focuses 
on the situation and, in contrast to Constructive 
Confrontation, seems compatible with pluralism. It 
encourages change within the management and 
decision making system (Friedmann, 1973). Systems 
are often resistant to change; learning and respect are 
essential to transforming a system. Learning cannot be 
imposed; parties need to respect the processes and 
styles by which people learn. Parties involved in 
mutual learning will not succeed by destroying or 
discrediting the world views of others. According to 
Friedmann, in any given problem situation, planners 
contribute concepts, theories, analyses, processed 
knowledge, and new procedures. Clients contribute an 
intimate knowledge of context, realistic alternatives, 
norms, priorities, feasibility judgments, and operational 
details (ibid.; p. 187). 

Transactive Planning, then, may be a transformative 
process that, while embracing an ideology of change, 
does so in a way that draws strength from pluralism. 
Transactive Planning, Friedmann contends, "humanizes 
the acquisition and uses of scientific and technical 
knowledge" (ibid.; p. 190). Its strength comes from its 
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presumptions of equality and the values of participatory 
democracy. Transactive Planning incorporates the 
features of cooperative learning: authenticity, shared 
knowledge, community involvement, dual 
responsibility, and positive interdependence (Johnson 
and Johnson, 1994). It promotes the "transfer of 
knowledge" between planner and client; between 
manager and constituent. "This transfer of knowledge," 
Friedmann notes, "facilitated by an environment that 
favors dialogue, requires that mutual learning extend in 
a web of interpersonal transactions, downwards to 
individual working groups and upwards to higher-level 
assemblies" (ibid.; p. 200). Transactive Planning 
centers "projects in localities and regions requires 
mutual learning, patient listening, and a tolerance for 
contrary views" (ibid.; p. 160). 

7 Conclusion 

In a noteworthy new book, E. Franklin Dukes of the 
University of Virginia Environmental Negotiation 
Institute sees an imperative for collaboration. Although 
he does not invoke the term, his vision is certainly 
consistent with a pluralist approach. 

Beyond the practical need for agreement is the 
moral need to move beyond the type of 
fighting that which characterizes so much of 
public conflict. This moral need has led to the 
search not only for common ground, but for 
higher ground: a ground for engagement of 
issues on terms such as fairness, integrity, 
openness, compassion, and responsibility. It is 
the search for forums and processes where 
individuals and organizations can be forceful 
advocates without being 'adversarial, where 
public officials can make effective.. decisions 
without being dictatorial, and where 
communities can come together rather than 
split apart when faced with tough problems 
and divisive conflicts. (Dukes, 1996; p. 2) 

Transactive Planning, Communities of Interest/Open 
Decisionmaking, Search Conferencing/Participative 
Design Workshop, Constructive Confrontation, and 
Collaborative Leaming each hold the potential to be 
processes on the higher ground of which Dukes writes. 
Each, too, places significant importance on 
constructive, civic communication. As Dukes notes, 
processes for making decisions in the public arena -
whether they are on resource management, health care, 
or education -- must promote an engaged community, 
responsive governance, problem solving, and 
opportunities for building sustainable relationships. To 
make progress on all these goals, constructive, civil 
discourse is critical: "honest, responsible, public talk," 
as Barber (1984; p. 189) observes, "has the power to 
make the "I" of private self-interest into a "we" that 
makes possible civility and common public action." 

These five methods, and others like them, respond to a 
need for frameworks that foster collaboration. No 

single framework is paramount; each has value for 
particular environmental conflict situations. Each 
deserves the attention of natural resource policy 
leaders, administrators, and researchers. Public policy 
conflicts, Dukes (1996; p. 9) observes, are "socially 
constructed, dynamic organisms, whose actors, issues, 
and consequences are invariably shaped and 
transformed by the means available and used to contest 
them." These collaborative methods, and others like 
them, can foster a social reconstruction, away from the 
divisiveness of natural resource conflict and toward the 
development of sound environmental conflict 
management, decision making, and the building of 
sustainable communities. 
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Abstract 

Based on several examples from West, Central and Eastern-Southern Africa, this paper discusses issues pertaining to 
the '4Rs 'framework, an analytical framework which assesses local stakeholders' roles and resilience in relation to 
forest resource use and management via the balance/imbalance of their respective Rights, Responsibilities, Revenues/ 
Returns and Relationships (the '4Rs '). 

Rights over land and forests are at the heart of the debate, because the dualistic situation where formal and customary 
rules co-exist is often unsustainable. The policies aimed at improving tenure security have mostly failed and reinforced 
existing power structures, as they only address the spatial dimension of security, in contrast with the more social 
aspects of rights built in customary rules. Attempts such as formal titling of land on the one hand and codification and 
formalisation of customary rules on the other hand, have not, so far, lived up to expectations. More recent experiments 
and proposals aimed at bridging the gap between customary and formal rules suggest that: 

• significant efforts should be made in informing stakeholders - especially at the resource level - about their formal 
rights and duties; 

• the current strategy, based on the distinction between private and public goods, should gradually shift to an 
approach based on locally derived rules (however recognised by the State), where rights would not be based on a 
fzxed set of rules, but rather defined more on an ad-hoc basis, through a process of continued negotiation as 
ecological, social and economic conditions change; 

• hence, legislation should adapt to the reality rather than the reverse; 
• approaches should be progressive, selective and pragmatic. 

With respect to responsibilities, this paper looks at the relationship between administrative decentralisation and 
local/decentralised forest management. It contends that, in sub-Saharan Africa, decentralisation has by and large 
failed because it has limited itself to a mere deconcentration of central authority towards its peripheral branches. Yet, 
several examples show successful local initiatives in forest management. Hence, although decentralisation is likely to 
facilitate local development and natural resource management, it does not constitute a prerequisite, nor a guarantee 
for its success. The paper goes on to discuss factors for success in collaborative forest management between the 
government, the private sector and local communities at three levels: resource, local governance and State. 

The analysis of the third 'R ', i.e. Revenues I Returns, begins by stressing the importance of the value of the resource -
both monetary and non-monetary - in the development of collaborative forest management. Hence the need to 
incorporate behavioural and political factors in addition to economic ones in the analysis of stakeholders' returns and 
revenues. The paper then explores different types of incentives for the Str1te, the private sector and local communities 
to move toward more sound management of forest resources. 

As regards Relationships, 'this paper suggests that a good approach to analyse them is to focus on the degree and type 
of dependency between stakeholders. Several examples show that relationships usually are, at best, uneasy between 
the State and the other stakeholders. Hence the need to prioritise ways and means to overcome this situation and 
provide the conditions and incentives for the Forestry Department Staff to act more as an enabler of local 
development. Suggestions are made in that sense. 

The following section briefly discusses the potential use of the '4Rs 'framework in analysing situations and mapping 
out key issues whenever collaboration in the use and management of forest resources is envisaged. One example from 
Uganda illustrates some potential uses, but also that this framework needs farther testing. 
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Several possible avenues to improve collaboration in a pluralistic institutional environment are then presented: 

• Test the '4Rs 'framework; 
• Use the subsidiarity principle as guidance in achieving a balance of stakeholders' '4Rs '; 
• The whole process should be based on learning through experimentation, before practices materialise into 

policies; 
• Given the above, governments should let innovative initiatives go and approaches should be pragmatic and 

progressive, acknowledging transition; 
• Hence, time should be given for the learning process to take place. 

The paper ends by mentioning some unresolved issues in collaborative forest management. 

Evaluer la capacite d'adaptation locale et dejinir les roles dans la 
gestion forestiere participative : problemes actuels et outil potentiel avec 
reference particuliere a l'Afrique subsaharienne 

Sommaire 

Sur la base de plusieurs exemples pris en Afrique occidentale, centrale et orientale-australe, cet article examine les 
questions liees au cadre analytique des 4R qui evalue les roles et la capacite d'adaptation des partenaires locaux vis
a-vis de /'utilisation et de la gestion des ressourcesforestieres, a travers /'equilibre OU le desequilibre de [eurs reg/es, 
responsabilites, revenus/recettes et rapports respectifs. 

Les droits sur la terre et !es forets sont au cceur du debat, car le dualisme dans lequel coexistent des regles officielles 
et des regles coutumieres est souvent insoutenable. Les politiques vis ant d 'ameliorer la securite fonciere ant, pour la 
plupart, echoue et renforce !es structures de pouvoir existantes, car el/es n 'abordent que la dimension spatiale de la 
securite, contrairement aux aspects sociaux des droits coutumiers. Les tentatives comme, d'une part, !'attribution de 
droits formels sur les terres et la codification et la formalisation des regles coutumieres, d'autre part, n 'ont pas, 
jusqu 'a present, donne les resultats escomptes. Des experiences et des propositions plus recentes destinees a attenuer 
les di5parites entre les regles coutumieres et officielles laissent entendre que : 

• des efforts importants devraient etre deployes pour informer les parties prenantes - en particulier au niveau de la 
ressource - sur leurs droits et devoirsformels; 

• la strategie actuelle, reposant sur la distinction entre biens prives et publics, devrait ceder graduellement la place 
a une approche fondee sur des reg/es elaborees localement (tout en etant reconnues par l 'Etat), OU les droits ne 
dependraient pas d'un ensemble de regles fixes, mais seraient definis. davantage au coup par coup grace a un 
processus de negociation permanente, suivant !'evolution des conditions ecologiques, sociales et economiques; 

• c 'est done la legislation qui devrait s 'adapter a la realite, et non le contra ire; 
• les demarches devraient etre progressives, selectives et pragmatiques. 

Quant aux responsabilites, cet article analyse la relation entre decentralisation administrative et gestion forestiere 
locale/decentralisee. fl soutient que d'une fa<;on generate, la decentralisation a echoue en Afrique subsaharienne 
parce qu 'elle s 'est limitee a une simple deconcentration de l 'auto rite centrale vers ses antennes peripheriques. 
Pourtant, plusieurs exemples illustrent des initiatives locales d'amenagement forestier reussi. Par consequent, la 
decentralisation peut faciliter le developpement local et la gestion des ressources naturelles, mais elle ne constitue pas 
pour autant ni un prealable, ni une garantie de succes. L 'article se penche ensuite sur les facteurs de succes de 
l 'amenagement forestier en collaboration entre le gouvernement, le secteur prive et les communautes locales a trois 
niveaux: les ressources, !'administration locale et l'Etat. 

L 'analyse du troisieme 'R ' (revenuslrecettes) commence par I 'importance de la valeur -- monetaire ou non -- des 
ressources dans le developpement d 'un amenagement participatif des forets. D 'ou la necessite d 'ajouter aux facteurs 
economiques, les facteurs de comportement et de politique dans !'analyse des revenus et des gains des groupes 
d'interet. L 'article analyse ensuite les differents types de mesures d'encouragement pour l'Etat, le secteur prive et les 
communautes locales, afin qu 'ils s 'orientent vers une gestion plus rationnelle des ressources forestieres. 

En ce qui concerne les rapports, I 'article suggere qu 'une bonne methode d'analyse consiste a mettre I 'accent sur le 
degre et le type de dependance entre les partenaires. Plusieurs exemples montrent que les rapports sont generalement 
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difficiles avec l 'Etat. D 'ou la necessite de trouver des voies et moyens prioritaires pour surmonter ce probleme en 
fournissant !es conditions et incitations necessaires au personnel des departements des forets pour favoriser /e 
developpement local. Des suggestions sont emises dans ce sens. 

La section suivante passe brievement en revue /'utilisation potentielle du cadre des '4R' dans I 'analyse des situations 
et I 'identification des prob/emes principaux impliquant une collaboration dans /'utilisation et la gestion des ressources 
forestieres. Un exemple pris en Ouganda illustre certaines utilisations possibles, mais montre egalement que ce cadre 
necessite d 'autres verifications. 

II presente ensuite plusieurs voies possibles pour ameliorer la collaboration dans un cadre institutionnel pluraliste : 

• Tester le cadre des '4R '; 
• Utiliser le principe de subsidiarite pour equilibrer !es '4R' des parties prenantes; 
• Tout le processus devrait reposer sur I 'acquisition des connaissances fondee sur /'experimentation, avant que les 

pratiques ne donnent naissance a des politiques; 
• Compte tenu de ce qui precede, /es gouvernements devraient laisser venir /es initiatives innovatrices et 

encourager /es demarches pragmatiques et progressives, qui tiennent compte de la transition; 
• II s 'ensuit qu 'ii faut laisser le temps au processus d 'apprentissage de se derouler. 

• L 'articles 'acheve en citant quelques questions d'amenagementforestier participatif restees sans reponse. 

Collaborative Forest Management - Assessing 
Local Resilience and Getting Roles Right 

There is a growing consensus amongst key forest 
decision-makers in Africa about what is needed to make 
the transition to a more sustainable forestry that will 
ensure the security of forest goods and services at 
household, national and global levels. This transition is 
likely to involve an iterative process of continuous 
improvement. The process would require action, not by 
governments alone, but also by the market and civil 
society as a whole. 

This is likely to call for changes in stakeholders' roles in 
forest resource utilisation and management, which in turn 
will depend on local resilience to accommodate these 
changes. In an attempt to assess local resilience and give 
a more operational connotation to the concept of forest 
stakeholders' roles, one can define the latter by the 
respective rights, responsibilities, revenues/returns from 
the resource, and relationships (the '4Rs ').The use of the 
'4Rs' approach reveals interesting global trends in the 
roles of the primary stakeholdersi.ii involved in forest use 
and management. Indeed, it appears that there has often 
been an imbalance between the '4Rs' in sub-Saharan 
Africa, which affects local resilience to accommodate 
changes: 

The State: 

• has too many responsibilities relative to its means 
• usually has ownership rights over forest resources 
• often receives inadequate returns from forest 

resource use 
• usually has uneasy relationships with the local 

communities and the private sector which depend 

on local, often covert arrangements. Mutual distrust is 
common amongst these stakeholders. 

The private sector: 
• is given concession rights to exploit the forest 
• is not responsible for the long-term objectives of 

the forest, i.e. those related to forest as a public 
good - although it has some means to manage the 
resource 

• claims the level of returns is too low to finance 
sustainable forest management (SFM), other 
stakeholders believe it is high, especially when 
compared to the price paid for the right to exploit 
the resource 

• often has opportunistic relationships with local 
communities 

The local communities: 

• usually have no or few formal responsibilities 
• have no significant official rights besides user 

rights. Customary rights are often more important 
than formal rules 

• need permits (in theory) to obtain tangible 
financial returns from the forest resources; such 
returns are usually small 

This situation creates ap. imbalance in power relationships 
and conflicts of interests, which, in turn, make it difficult 
to achieve good relationships between stakeholders and 
clarity concerning their roles. As a result, what prevails is 
a patchwork of local arrangements and a quasi open 
access to land and forest resources. 

This situation has negative effects on the sustainability of 
land and forest management, and the risk increases with 
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increasing institutional pluralism. Collaborative 
mechanisms and negotiation fora must be developed so 
that the diversity and energy displayed by such 
institutional "chaos" leads to sustainable land use. 
Agreement on roles and strengthened local resilience are 
therefore necessary, and the use of the '4Rs' tool might 
help in teasing out issues and highlighting leverage points 
in relation to collaboration between stakeholders. 

This paper will therefore be structured according to the 
4Rs: 

• Section two discusses current issues related to the 
rights to land and forest resources, and in particular 
some ways to bridge the gap between customary 
and formal rules; 

• Section three examines stakeholders' 
responsibilities by addressing the issues of the 
relationships between formal decentralisation 
processed and local management of land and 
forests; · 

• · In section four, we discuss the types of returns 
stakeholders may expect from forest resources, 
how to value them and the types of incentives 
towards SFM; 

111 Section five briefly discusses the types of 
relationships that may exist amongst the major 
stakeholders, i.e. the State, the private sector and 
local communities; 

• Section six illustrates some possible uses of the 
'4Rs' tool in relation to land and forest situations 
in pluralistic environments with examples from 
Niger and Uganda. 

• Finally, the last section of this paper draws some 
conclusions and cites some unresolved issues 
regarding collaborative forest management m a 
pluralistic institutional environment 

2 Rights to land and forest resources: bridging 
the gap between customary and formal rulesiii 

In most African countries, control of forest land and 
assets by the State has been introduced by both colonial 
and independent governments, often at the expense of 
customary mlesiv. In principle, this implies a shift from 
local authority (and therefore often traditional 
leadership structures) in Africa to national authority as 
guarantor of public interest. It therefore legitimates the 
government's role to control the use of the resources. 
However, state rules, often inspired by European 
forestry codes, have revealed themselves as 
inappropriate to local realities, because they are: 

• too specific, focusing on technical and cadastral 
aspects and overlooking the social and cultural 
dimension of natural resource use; 

• f<J() exclusive, being devised to exclude most 
individuals from the use of forest products; 

111 too repressive, hence not conducive to sound 
negotiation, let alone collaboration. 

The tension between customary and formal rules over 
land rights has been further aggravated by the lack of 
means for the State to exert its statutory role. Too much 
control, without adequate means to enforce regulations 
ends up actually 'killing' control (Weber, 1995). As a 
result, local dwellers tend to resort to customary rules to 
manage natural resources. In reality, state and customary 
regulations co-exist, creating a confusing 'pluriform legal 
situation' (Lekanne dit Deprez and Wiersum, 1993) and 
'de facto open access' to land and forests. This loose 
situation in terms of rights over land and its resources, 
further compounded by the inadequate wages paid to 
forestry sector staff, has often resulted in the prevalence 
of covert arrangements between stakeholders at the local 
level, e.g. replacement of official fmes by bribes, or 
clientelism. 

Several mechanisms are being tried to improve this 
situation. They are discussed in turn. 

2.1 SOME CLARIFICATIONS ON THE NOTION OF 

TENURE SECURITY 

Tenure regimes are defined by Shepherd, Kiff and 
Robertson (1995) as 'socially defined rules for access to 
resources and rules for resource use that define people's 
rights and responsibilities in relation to resources'. Due 
to their social character, tenure regimes vary over time 
and space, depending on social, economic and political 
arrangements, and are embedded in cultural backgrounds. 
They reflect power relationships between ·different 
stakeholders. Conversely, outside rural areas of Africa, 
tenure security is often equated only with ownership, 
hence control. These contradictory views have led to 
much misunderstanding and inefficiency in land and 
forest management. 

Thus, it is important to clarify the concept of tenure 
security, ·as it is interpreted in different ways by different 
stakeholders. Government and international bodies 
usually associate tenure security with its spatial aspects; 
whereas the customary view relates it more to securing 
social relationships. Consequently, any policy which 
attempts to increase tenure security in Africa should 
develop mechanisms that not only validate tenurial rights 
according to formal law, but also allow for social 
validation and clarification as to their socio-political 
implications (Chauveau, 1996). 

A growing body of evidence shows that the relationship 
between tenure security and a more efficient and 
sustainable use of the resources is not always 
straighiforward (Dubois, 1994; Platteau, 1996). In fact, 
many observers agree that usufruct or management rights 
may often be more important than ownership, so long as 
confidence in fature access and mutual recognition of 
these rights exist. Indeed, granting rights to individuals or 
groups that lack the means and knowledge to manage and 
defend them is usually counterproductive. 
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2.2 THE TREE-LAND INTERFACE v 

The relatio~ between. tree and land tenure is usually 
complex, given that nghts to trees can be multiple and 
sep~able from land. Hence, there is, for example, no 
straightforward relationship between security on land 
and tree planting (Bruce and Fortmann, cited in IIED/FD 
1996). ' 

F.ortmann. (1985) defmes tree tenure as 'a bundle of 
rights which may be held by different people at different 
times'. She distinguishes four major categories of tree 
tenure rights: 

• the right to own or inherit 
• the right to plant 
• the right to use 
• the right of disposal 

The right of disposal encompasses notably the rights for 
stakeholders - especially local communities - to decide 
that forest resources will not be commercialized. This 
right is often overlooked in the analysis of community 
forestry activities, despite its importance (Ribot, 1995). 

Fortmann (1985) discerns three sets of factors that 
influence rights over trees: 

• The nature of the tree: distinction is often based on 
the principle that 'labour creates rights'. 

• The nature of the use: the distinction is often made 
between subsistence and commercial uses. 

• The nature of the land tenure system: tree and land 
tenure affect each other: where land tenure is 
communal and tree tenure is strong, the planter of a 
tree generally owns that tree. This very often 
characterises places where shifting cultivation is the 
main agricultural system; in contrast, where private 
rights to land are strong, rights to trees are more 
correlated to land rights. This favours landowners, at 
the expense of groups with weaker land rights, e.g. 
tenants, squatters, pledgees, mortgagees, and women. 
These groups have restricted rights due to the 
possibility of using tree planting to claim permanent 
rights on land. 

In societies where women cannot own land, their rights to 
trees may be restricted. Thus, where tree planting 
establishes a claim on land, women are often forbidden to 
plant trees. In other instances, women's rights to trees 
may be related to residence and/or marriage. 

Local arrangements can sometimes result in multiple 
ownership of trees. For example, Leach (1988, cited in 
Bruce, 1989) explains how in the Halfa Province of 
Sudan, pro~ucts of date trees are divided into three parts, 
1/3 belongmg to the person who planted them, 1/3 to the 
one who owns the land where they were planted and 1/3 
to the individual who watered them. This system spreads 
the risk of entire loss of crop. 

Tree tenure systems may change over time - "often in the 
direction of privatisation as tree resources become scarce 
or commercially valuable" (Millon, 1955, cited in 
Fortmann, 1985). 

Robley (1995) rightly stresses the importance of properly 
identifying the users of tree resources and their 
respective rights. 

Colfer (1995) suggests six dimensions to use in assessing 
the links between people and forests, and along which 
stakeholders can be placed: 

• proximity to the forest 
• dependency 
• local knowledge 
• forest/culture integration 
• power deficit (vis-a-vis other stakeholders in 

deciding on the use of forest resources). 

S~e also. proposes a simple scoring technique that helps 
differentiate those people who only benefit, or fail to 
benefit from the forest, from those who have the capacity 
to act on the forest (i.e. the actors). 

A growing body of evidence shows that where rights to 
harvest and sell tree products increase, farmers tend to 
plant more and harvest less than expected (Mayers and 
Kotey, 1996). However, securing more rights for local 
farmers will probably often be resisted by local 
government and traditional authorities for some time. 
Interim solutions, aimed at increasing control rights rather 
than management rights, can be proposed, such as 
recently in Ghana (FD/IIED, 1994t 

• 

• 

• 

fanners can decide whether or not, and when trees 
ought to be felled on their parcels of land; 
farmers can claim direct payment at the time of 
felling, and better compensation for felling 
damage; 
farmers are involved in the issuance of permits for 
the transportation of timber. 

It is not only a question of change in tree tenure however, 
as argued by Scoones and Matose (1993, noted in Mayers 
and Kotey, 1996): 

The incentives to manage resources, under any 
tenure setting, are centred on management and 
institutional capacities, appropriate enabling 
frameworks and co-management between 
local and central authorities. It is a question of 
institutions, and the structure within which 
they operate rather than the tenure and title 
themselves. 
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2.3 How TO MANAGE INDIVIDUALISATION OF TENURE 
RIGHTS 

Some major international development players have been 
talcing the stance that the joint influence of demographic 
and market pressures will gradually evolve towards more 
individualisation, resulting in more formalisation of land 
rights. This trend is assumed to bring more security, 
better access to credit, higher prices for land, eventually 
leading to social peace, economic 'efficiency', political 
stability, and better management of natural resources. 

However, systematic data to support such rationale are 
crucially lacking, and the World Bank itself admits that 
nearly all its rural titling schemes have achieved 'poor' 
results (The Economist, 1995). Research in several 
Anglophone and Francophone African countries (e.g. 
Uganda, Senegal, Somalia, Rwanda and Ghana) has 
found that indigenous land tenure systems are not as 
insecure as claimed (Bruce and Fortmann, 1993; 
Thebaud, 1995). In places where swidden-fallow 
agriculture prevails, registration may even bring more 
insecurity and inequity (Boserup, 1965). The impacts of 
registration in sub-Saharan Africa have been more 
recently critically assessed by Platteau (1996). His main 
findings are synthesised in Box 1. 

Box 1: Impacts of land registration in sub
Saharan Africa 

1. On security of tenure and litigation costs 

Registration can create rather than reduce uncertainty 
and conflicts over land rights, because: 

• The confusion that arises from the co-existence 
of two sets of legal rights often leads to the 
misuse of the law to the advantage of the most 
clever and powerful. Some other sections of the 
population - especially marginalised groups -
that rely on customary law to claim rights to 
land, are often denied recognition of rights 
during the registration process. 

Costs of establishing and operating registration 
are often prohibitive, both for the claimant and 
the concerned state agency. Moreover, weak 
administrative capabilities entail very long 
delays in the completion of registration. As a 
result of these constraints, registration ends up 
being either permanently incomplete or obsolete 
upon its completion; thereby creating more 
uncertainties and conflicts. 

2. On land sales and their effects on efficiency of use 

Frequency of land sales has not increased thanks to 
titling, except at the beginning of the process, and 
~der the manipulation by local elites. On the supply 
side of the land market, this is due to: 

Box 1 (cont'd) 

• interference of customary rules in the marketing 
mechanisms. Traditional control often persists, 
even when land is duly registered. This relates to 
the social role of land,. as a primary factor of 
well-being, insurance and integration; 

• the emotional attachment of most African people 
to their land, land sales occur generally under 
conditions of distress. 

On the demand side, demand for land often arises 
from non-economic motives, such as: 

• social and political advantage; 
• a relatively safe investment and a good 

protection against inflation for people with 
regular incomes; 

• a means to provide land to future generations of 
the family. 

Under such circumstances, absentee ownership is 
frequent where land markets exist. Therefore, land 
sales can seldom be associated with more 
entrepreneurial use of the land. 

3.0n credit and investment 

Opinions seem to converge on the fact that titling has 
negligible effects on smallholders' access to credit. On 
the supply side of the credit market, this stems from: 

• the lack of reliability of titled land in the view of 
moneylenders, due to difficulties in foreclosing 
on it in case of default (see above the reasons 
why people purchase land), ineffective judici~l 
system (this can be worsened by popular 
opposition, e.g. if titling and the consequent 
reshuffling are considered customarily 
illegitimate); 

• the usual strategy of credit institutions, which 
are reluctant to handle small loans in order to cut 
administrative costs. 

On the demand side of the credit market, there are 
several constraints to attractive investment that are 
not related to tenure: 

• lack of access to technology, infrastructure, 
markets, all factors conducive to intensification 
of agriculture; 

• taxation of visible wealth; 
• jealousy on the part of the village elites and 

peers. 

(Source: Platteau, 1996) 

54 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



ASSESSING LOCAL RESILIENCE AND GETTING ROLES RIGHT IN COLLABORATIVE FOREST MANAGEMENT 

Platteau concludes that: 

African land arrangements or practices have 
evolved in a significant way under pressure of 
changing circumstances, yet retain some basic 
features of erstwhile institutions, particularly 
with respect to modes of exchanging land: the 
notion of land as a (freely tradable) 
commodity remains deeply alien to most 
African people.vii 

Nevertheless; a gradual increase in the demand for 
privatisation of land in Africa, particularly in the Sahel, 
has to be acknowledged. It originates mainly from urban
based civil servants and traders, and often concerns peri
urban areas. However, more and more farmers, especially 
in the Sahelian region, demand some sort of formalisation 
of land tenure, or as Mathieu (1996) puts it, "a paper 
countersigned by the local administration authority. " 
Land sales are currently occurring in several parts of 
Africa in the absence of official market mechanisms, such 
as around capitals in the Sahel, and often under severe 
conditions of distress, such as in Rwanda (Andre and 
Platteau, 1996). In most of these instances, however, 
informal land markets tend to favour the wealthier and 
more powerful. This inequitable land transaction requires 
government intervention, at national and/or sub-national 
levels, to ensure greater social equity in accessing land 
titles. 

However, individualisation should not be seen as 
necessarily associated with titling, nor with the existence 
of formal mechanisms to alienate land Intermediate 
settlements might be more appropriate, so long as they are 
recognised by the local administration. As regards titling, 
Lesotho, for example, has seen the development of a 
relatively cheap, alternative system of occupation 
permits, possibly convertible into formal lease rights 
(Lawry, 1993): for instance, an entrepreneurial farmer 
purchases customary land rights from an existing 
holder. Both parties then approach the village chief and 
advise him of the agreement to transfer the customary 
right. A specific form is issued to endorse such a deal, 
and it is felt to provide sufficient security to the buyer. 
This type of indigenous allocation is perceived neither 
as inadequate nor as a disincentive to investment. 
Furthermore, it retains the social security role of 
indigenous systems. 

In some instances, titling is associated with 
negotiations with local traditional authorities. One such 
example comes from Burkina Faso. Around 
Ouagadougou, titling of land broadly follows this 
sequence (Ouali, F, 1996, pers. comm.): 

• acquisition of a temporary authorisation to invest 
on the land, provided by the local administration; 

• official title on the land is subject to the approval 
of a land development plan by local traditional 
authorities, through a process of negotiation; and 

the physical proof of the investments made to 
improve the value of the land; 

• the official title is renewable every five years, 
through a process that also depends on the level of 
investment and approval by local traditional 
authorities. 

Renting (for instance in Lesotho and many irrigated 
perimeters in West Africa) and leasing are other types 
of land transactions that retain the flexibility of 
indigenous systems, without necessarily jeopardising 
tenure security. 

As expressed by Hesseling and Ba (1994): 

In any case it will be necessary to take account 
of the high cost of a privatised land tenure 
system (social cost for some social groups, 
financial costs); choose the right moment to 
introduce private ownership in a given area, 
i.e. taking account of changes under way; 
sometimes allow several systems to co-exist; 
and sometimes seek intermediate solutions. 

2.4 COMMUNITY-BASED SYSTEMS - BUILDING UPON 

INDIGENOUS RULES? 

The main feature of community-based systems is that 
"their legitimacy is drawn from the community in which 
they operate and not from the nation state in which they 
are located" (Lynch, 1992). Such systems can 
encompass both private and public group types of tenure. 
Given the weak enforcement of state regulations, recently 
more and more attention has been given to indigenous 
rules, as a possible alternative to regulating the use and 
management of natural resources in rural areas of Africa. 
Indigenous rules offer some potential advantages in the 
management of natural resources: 

• They are based on social status and relationships, 
and are therefore likely to bring about a more 
effective and cost-effective control of local 
regulations, through peer pressure; 

• They are locally designed, hence adapted to local 
contexts and familiar to local dwellers; 

• Being based more on social criteria than space, 
they are more inclusive than formal regulations. 
They therefore display a flexibility that allows for 
the co-existence of multiple rights on the same 
resource, as well as for adaptability to change. This 
capacity to adapt should nonetheless not be 
romanticised. It actually varies according to the 
community concerned, and often needs outside 
support, especially when local resources are under 
strong exogenous pressures. 

• Application of rules operates through the 
internalisation of well-known principles rooted in 
indigenous values. Hence conciliation rather than 
punishment usually sanctions conflicts {Traore and 
Lo, 1996). 
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However some major shortcomings of indigenous rules 
should not be overlooked: 

• They often neglect the interests of certain 
minorities and other socially weaker groups, e.g. 
herders, women; 

• Being based on oral tradition and collective 
memory and seldom with transcription of 
proceedings, they may be challenged with time or 
as power structures and alliances evolve (Traore 
and Lo, 1996); 

• . Indigenous rules often lack effectiveness when it 
comes to solving conflicts between stakeholders 
who do not share the same values, e.g. local 
dwellers and a logging company; 

• They depend a lot on the preferences of the 
traditional leaders, who can sometimes not 
represent the interests of their constituencies; 

• They are embedded in indigenous knowledge, 
which is not always conducive to sustainable use 
of resources, as indigenous beliefs consider 
availability of resources to depend more on 
irrational and divine factors than scientific factors 
(de Garine, 1996). As an important consequence, 
the existence of indigenous rules does not 
guarantee sustainable use nor management of 
natural resources (Baland and Platteau, 1996). 

It is sometimes argued that codification of traditional 
rules would help their recognition at governmental level. 
However, this task seems almost insurmountable, given 
the complexity of these rules. The utility of such an 
exercise is also questionable, when the geographical 
scope of application of traditional rules is limited. 
Furthermore, in circumstances where customary rules 
have been codified, such as in the case of the Maliki law 
in northern Nigeria, they may need to be re-codified over 
time and due to local demand and pressures (Mortimore, 
1996). Such a process can be seen as equivalent to 
absence of codification. 

Formalisation, i.e. the enactment of legislation to 
recognise customary rules, is sometimes claimed as 
another possible mechanism to avoid dualistic tenure 
regimes. This would give a prominent role to the State in 
engineering the orientation of customary systems, hence 
the possibility to offset some of the their drawbacks. 

However, it bears several disadvantages (Mortimore, 
1996): 

• 

• 

The government assumes the right to define the 
goals; it is not a 'referee,' but rather a key player 
with respect to natural resource use 
The complexity and flexibility of customary rules, 
as well as their inclusive character, are almost 
certain to be overlooked 
Organising tenure along 'modern' principles and 
using 'modern' tools (i.e. titles) is very expensive 
and time-consuming. The costs of maintaining the 
system should also be considered. 

A more promising approach to build upon indigenous 
norms to regulate natural resource use might be to 
develop mechanisms that officially recognise some 
indigenous rules, but on an ad hoc basis, and taking into 
account the weaknesses mentioned above. Such an 
approach is currently being tried in Madagascar and is 
summarised in Box 2. 

Changes that allow for some reconciliation between 
customary and formal law have been occurring in several 
other parts of Africa, for example: 

• Shepherd, Kiff and Robertson (1995) cite the case 
of Ghana, where governments have exerted rights 
to trees, but the clan system, supervised by Stool 
Chiefs, has continued to control the allocation of 
rights to NTFPs and non-forested land. Moreover, 
stools also receive a share of the royalties from 
logging (Quan, cited in Shepherd Kiff and 
Robertson, 1995). 

• In Botswana, "traditional chiefs have ceded their 
role of land allocation to land boards, units of the 
local government independent from both tribal 
authorities and elected district councils. At the 
same time, chiefs maintain a veto prerogative for 
land board allocation in their areas, as well as an 
overseer role regarding land use" (Dia, 1996). 

The dynamic character of current customary rules is 
emphasised by Bruce (1993), who contends that 
nowadays, important customary rules often turn out to be 
only a generation oldviii. 

However, the adaptability of customary tenurial rules to 
different circumstances, though undeniable, is not evenly 
spread among local communities. It therefore often needs 
strengthening, with assistance from outside entities. 

2.5 THE ROLE OF THE STATE - TO WHAT EXTENT CAN 

AND SHOULD IT REGULATE RIGHTS OVER LAND AND 

RESOURCES? 

The difficulties for the State to exert its mandate as forest 
owner and manager begs the question of the extent to 
which it should intervene in the regulation of property 
rights to land and forests. 

Based on emerging evidence from Pakistan, Nepal and 
the Philippines, Lynch (1992) suggests limiting state 
intervention to the formal delineation of perimeters of 
community-based tenure systems, leaving the regulation 
of individual property rights to the communities 
themselves, at least insofar as tribal and indigenous 
people are concerned. 

In Africa, a similar approach is being followed in 
Tanzania, where decisions on land allocation and broader 
decisions on land-use are made at village level. More 
restrictions used to apply to forest reserves, but recent 
changes in the Tanzanian forest policy seem to have 
addressed this anomaly (Shepherd, 1996). 
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Another example comes from the lmamba-Ivaka project 
in Madagascar and is described by Karsenty (1996b). 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 to the traditional leader, who 
could in turn deliver 'internal titles' (without formal 
value) to user groups or individuals. This has resulted in a 
gradual reforestation of the area. 

The efficiency of such an approach results from both its 
application to local actors' specific needs, and from the 
combination o,fformal tools and locally tailored rules. 
However, this approach does not discard the role of state 
forest officers as providers of advice in the management 
of forest resourcesix. In such cases it is also important to 
establish mechanisms to guarantee the legitimacy of local 
decision-making bodies. 

Box 2: Expanding the use of traditional rules to 
regulate the use and management of natural 
resources in Madagascar 

In Madagascar, 'Dina' are community-inspired by
laws which local decision-making bodies use for the 
benefit of the community. They date back to at least 
the 19th century. They concern family issues but also 
territorial and security matters, such as cattle rustling, 
bush fires, and use of certain trees. 

'Dina ' are always embedded in local values and 
beliefs, and once they are agreed upon by the 
traditional authorities, deterrents against their 
infringements can take various forms: fines, ritual 
sacrifices, and, in extreme cases, expulsion from the 
community. Traditional 'Dina' normally ignore formal 
law, as do also most local dwellers. 

Recently, there have been tentative moves to expand 
the use oflocal 'Dina': 

• in some instances, local 'Dina' that have proven 
operational are being expanded to district, 
provincial, or even regional level. This process 
is cumbersome, since it requires the approval of 
all traditional leaders concerned, and in some 
cases the restoration of their authority via newly
built institutions; 

• In other cases, the state and some NGOs (e.g. 
WWF) use the 'Dina' principles to create new 
ones that suit their purposes. Traditional leaders 
are used as conduits to promote and enact such 
'Dina'. Thus far, such mechanisms have been 
notably used to regulate tree cutting, bush fires 
and shifting cultivation; 

• more recently, 'Dina' have been officially 
incorporated in the new government's strategy 
regarding the management of natural resources, 

Box 2 (cont'd) 

which devolves many responsibilities and rights to 
local communities. 

Indeed, the use of 'Dina ' has proved a very good tool 
to: 
• inform and train natural resource users at the 

local level, as the acceptance of a 'Dina' 
involves thorough debates on the pros and cons 
of different practices, environmental values, etc.; 

• improve communication between the State and 
local communities; · 

• control the use of natural resources, being based 
on local values and initiated by local dwellers. 

(Source: Raharimalala, 1996 and Razanaka, 1996) 

2.6 THE RIGHT TO KNOW 

At the forest resource level, a significant lack of 
information about stakeholders' formal rights prevails in 
many rural areas of sub-Saharan Africa. For many years, 
this neither concerned nor affected local communities, 
mainly because they only occasionally resorted to formal 
rules in their daily lives. Indeed farmers' behaviour in 
relation to tenure has been primarily guided by a 
complex set of mutual benefits rules. 

More recently, and in the wake of decentralisation, there 
has been a greater concern on the part of both the 
legislator and local communities that the latter should be 
more informed about their new rights and duties - the 
assumption being that they would become more involved 
in the management of natural resourcesx. Different 
mechanisms have been tried to address this concern: 

2.6.1 MORE PARTICIPATION OF LOCAL COMMUNITIES 

IN THE DEBATE 

This was one of the major objectives of the national 
conference on desertification in Mali and the Rural Code 
in Niger at the beginning of the 1990s. The idea was that 
more public involvement in such matters would, among 
other things, help bridge the gap between formal rules -
usually set from the top - and people's concerns. 
However, in these two cases, public debates were actually 
dominated by local elite groups, with little participation 
from farmers, herders, or fishermen (Hesseling and Ba, 
1994). 

2.6.2 DISSEMINATION OF FORMAL RULES TO THE 

LOCAL COMMUNITY LEVEL 

This has been attempted in several ways in Francophone 
West Africa: 
(i) Judicial clinics: in several countries of West Africa 
(e.g. Senegal, Mali and Niger) and, more recently, in 
Cameroon, judicial clinics (cliniques juridiques) have 
been set up. These consist of groups of 'paralegal 
experts'xi, backed up by a group of lawyers, who 
organise consultations in villages and in local dialects. 
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Thus far, most of these organisations have focused on 
family matters (marital issues, children's issues, etc.). 
However, more recently, some of them have agreed on 
the need to venture into issues related to natural 

xii resource management . 

(ii) Translation of all (or part of) legal texts: in recent 
years, legal texts implying greater involvement of local , 
communities in natural resource management have 
proliferated, both in Anglophone Africa (e.g. Ghana 
and Zimbabwe) and Francophone Africa (e.g. Niger, 
Cameroon and Senegal). Hence the need to properly 
inform rural dwellers of their 'new' rights and 
responsibilities. This requires cost-effective 
mechanisms to provide timely, user-friendly, though 
not distorted information. Some. examples on how such 
issues have been tackled in three African countries are 
presented in Box 3. 

(iii) Interpretation of rules plays also a key role here, 
whatever the quality of the process of disseminating 
information. Therefore, this process alone does not 
suffice to warrant appropriate implementation of rules. It 
needs to be accompanied by the development of checks 
and balance mechanisms that will be discussed in section 
3 of this paper. 

(iv) Land tenure monitoring centres ('Observatoires 
Fanciers' in French). In Mali, a land tenure monitoring 
centre has been recently set up. Its mandate includes 
(Gado, 1996): 

• monitoring of changes in tenure and their effects 
on resource management; 

• identification and interpretation of the features of 
the land tenure situation and explain the 
mechanisms at work; 

• assistance to the implementation of practical 
measures aimed at solving conflicts over land; 

• setting up of a database at the disposal of users 
(e.g. farmer organisations, NGOs, public 
authorities, etc.). 

2. 7 AsKING THE RIGHT QUESTIONS IN ASSESSING 
TENURE 

Local situations are very diverse, suggesting many 
possible ways to overcome tenurial problems. Also, 
tenurial changes are time-consuming and expensive to 
implement. It is therefore crucial to properly assess the 
existing situation by asking the right questions. Some 
questions are suggested in Box 4. 

2.8 FLEXIBLE FRAMEWORKS - RESOURCE 

MANAGEMENT RATHER THAN SPACE MANAGEMENT 

There is a growing body of information that tends to 
favour a flexible approach to rights to land and natural 
resources: it argues that rather than a fixed set of rules, 
rights should be defined on a more ad-hoc basis, through 
a process of continued negotiation as ecological, social 
and economic conditions change (McLain and Sankare', 

1993). This is notably in line with Karsenty's (1996a) idea 
of envisaging natural resource management in terms of 
the possible co-existence of different resource uses within 
the same area rather than just according to space, which is 
based on the exclusive notion of zonesxiii; for example 
use, rather than geographical area is the first 
consideration. Under formal law, it tends to be the other 
way around. In other words, definition of clear rights -
and duties - over the resource could prove more 
important than area ownership issues, especially in the 
context of collaborative management. 

The approach to tenure issues should therefore 
take into account not only rights but also modes 
of control of resources. Referring specifically to 
Africa, Le Roy, Karsenty and Bertrand (1996) 
suggest a very interesting way to classify 
tenurial systems, which also combines formal 
and customary rules. They consider a matrix 
where the rows are composed of different 
modes of control over land and the columns 
consider different types of rights to the same 
piece of land, as illustrated in Table 1. 

The need for flexibility is further compounded by the fact 
that the relative abundance of the resource at stake 
influences the preference which local users give to one or 
another tenure regime. As Campbell et al. (1996) .argue: 

The greatest motivation for increased resource tenure 
under population pressure is the desire . to secure 
preferential access in circumstances of resource 
inequality. A community which has better than average 
common property resource endowments will have 
much to gain from an effective common property 
regime. 

2.9 THE SOCIAL AND POLITICAL NATURE OF TENURE -
ENVISAGING DIFFERENT OPTIONS 

Many observers agree that tenure matters should be 
perceived and apprehended as social and political 
issuesxiv_ Tenure actually concerns rights between 
different individuals and/or bodies over natural resources. 

Eventually, it all boils down to power relations. This 
explains why, more often than not, tenure regimes have 
not been designed to enable a more efficient management 
of natural resources, but rather to reinforce existing power 
structures. 

Treating tenure issues outside their institutional and 
political contexts will not have a significant impact 
because it will not challenge stakeholders' willingness to 
change existing power structures. In addition, situations 
are very diverse and often complex, calling for creativity 
and flexible approaches. On the face of it, it is important 
to develop interim measures and test them over time 
through a trial-and-error process, A range of possible 
solutions should always be assessed. Although it should 
not be used as a blueprint, Table 2 attempts to provide 
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some guidance on possible tenure options. It is important 
to note that these options are not mutually exclusive. 

Box 3: Some examples of translation 
mechanisms used to disseminate legal texts at 
the local level. 

In Niger, the New Rural Code has been translated 
in several local languages and disseminated at the 
local level. However, there have been many 
complaints about the quality of the translations, 
which often seem to distort the original version. 
This weakness probably stems from the lack of 
involvement of lawyers, and the lack of feedback
checking mechanisms. 

In Cameroon, regulations pertaining to communal 
forests have been translated in a local language, in 
the context of the rural development side of the 
API I Dimako Project. The original text, written in 
French, was first translated by a high-school 
graduate into the local dialect. The translated text 
was then translated back to French. This feedback
checking mechanism rev ea-led several 
rmsmterpretations, which could thereby be 
corrected. This process has avoided distortions 
and has greatly enhanced the quality of the fmal 
product (Alain Penelon, 1996, pers comm.). 

In Senegal, the Law Department of the University 
of Saint Louis has been collaborating for some ten 
years with ARED - an NGO specialised in literacy 
training - on the dissemination of legal texts at 
village level. The process involves several steps 
(Samba Traore, 1996, pers comm.): 
• Step 1: choice of topic according to its 

pertinence to and receptivity by local 
communities 

• Step 2: selection of significant texts 
pertaining to the topic and documentary 
analysis of the topic 

• Step 3: lawyers simplify the original texts in a 
way that can be understood by illiterate or 
poorly-educated individuals 

• Step 4: The simplified text is submitted to 
French speaking non-specialists who are 
asked to explain what they have understood. 
This step checks whether the content of the 
legislation has been respected in the 
simplification process · 

• Step 5: The simplified text is then translated 
into a local dialect and disseminated by 
ARED specialists. 

Thus far, the process has been completed for the 
Constitution of Senegal (translated in 3 languages) 
and the National Domain Law (translated in one 
local dialect). The translation of the New Forestry 
Code is in preparation. 

Box 4: Questions to ask when assessing tenure 
systems 

Security of tenure: What does it mean for local 
stakeholders? Is titling necessary? To what extent 
do flexible arrangements provide enough 
confidence in/security over existing land rights ? 

For whom? Should it concern native inhabitants, 
migrants, farmers, herders, etc.? Is there a need for 
a proper stakeholder analysis at this stage 

Of what kind? Ownership or use rights? For how 
long? Transferable or not? What investments on 
land should legitimise security of tenure? 

How to guarantee it? Referring to legislation? 
Government recognition of local rules? A 
combination of both? Who should be made 
accountable? 

Is 'common knowledge' about the local tenure 
system correct? Need to assess what should be 
considered outdated, due to continuous adaptation 
of local rules, especially in rapidly changing 
contexts. 

Who is constrained (in addition to what is the 
constraint)? This will determine the seriousness of 
the constraint and the appropriateness of strategies 
to deal with it. 

Is this tenure constraint a bottleneck? Comparison 
with other constraints are necessary, in order to 
prioritise action in both an efficient and cost
effective way. 

What purpose or purposes are served by the feature 
of the tenure system that is in question? The 
apparent constraint may be an enabling factor in 
another context. The feature may be part of a risk
avoidance strategy. There is a need to evaluate the 
trade-offs involved in the removal of the constraint. 

How static is the constraint? It may resolve itself 
over time. Changes may already be happening. 

Is there a non-tenurial solution to the problem? The 
problem may actually relate more to policy or 
project constraints, than to tenure. 

Finally, are there opportunities posed by the 
structure of the system and its institutions, of which 
policy-makers could take advantage in planning 
change? 

(Source: Adapted from Bruce, 1993 and Hesseling and 
Ba, 1994) 
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Table 1: Possible relationships between people and land in Mrica 
(C refers to customary types of rules, F to formal types of rules) 

esofRights Access Access Access Access Access 
Extraction Extraction Extraction Extraction 

Management Management Management 
Modes of Exclusion Exclusion 
management Alienation 
control F c c c F 
Public: F 
common to all 
External: C 
common to several 
groups. 
External-Internal:. C 
common to two groups 
Internal: C 
common to one group 
Private: F 
by one individual 

(Source: Le Roy, Karsenty and Bertrand, 1996 - translatmn by the author of this paper) 

As a result of this participatory learning approach to 
implementing tenure reforms, legislation should adapt to 
realities rather than the reverse, or, as argued by 
Hesseling and Ba (1994), "rather than laws that stipulate 
a specific form of land tenure, laws should be drawn so 
as to allow for the search of a whole range of possible 
solutions." 

Such an approach requires legal policies to shift from a 
pubJic/private dichotomy to a more locally based 
strategyxv to regulate rights over natural resources. This 
does not question the notion of property. It incorporates it 
in a framework which takes into account sustainability 
and specific uses of resources by different groups. This 
would lead to a gradual shift (Karsenty, 1996b): 

from 

law --> tools -->project -->participation 

towards 

general legal principles --> negotiation --> definition of 
long term objectives --> common choice of instruments 
and setting up of local management authorities --> 
evolution and adaptation of the law 

This new sequence of steps is being tried in Madagascar. 
It places participation and the choice of instruments after 
reaching an agreement on long-term objectives. 

It also requires mediators. In Burkina Faso, an 
adaptation of the current 'Tribunaux Departementaux de 
Concertation ,xvi could be attempted, in order for such 
bodies to play a mediating role between all local 
stakeholders. In Madagascar, a project attempting to 
create a body of environmental mediators started in 1996 
(Weber, 1996). 

3 Rules and Institutions at Local Level - What 
Factors Matter?xvii 

3.1 LINKS BETWEEN DECENTRALISATION AND LOCAL 

FOREST MANAGEMENT 

Decentralisation is often seen as the cure-all for local 
management of environmental resources. Main reasons 
include micro-level ownership and decision-making. 
However, decentralisation may not be very cost
effective in addressing some broad economic and 
environmental issues, such as externalities. Moreover, 
experience shows that decentralisation does not 
constitute a prerequisite, nor a guarantee for sound 
development and environmental management (Dubois, 
1997b). There are examples of good local development 
where administrative decentralisation has actually 
failed. Such examples are presented in Boxes 5 and 6 in 
the case of Tanzania and Niger. 
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Table 2: Possible tenure options, applicability, enhancing conditions, and some suggestions for action by the State 
Possible tenure When is it most applicable.? Enhancing conditions Role of the State 
situation 
Titling 

'Joint' 
management 

Community
based 
management 

On farm land 
Where indigenous norms are 
weak or have been eroded 

On public I state land 
On collective property 
Where resources are 
managed under local 
management rules 

On public group land 
On private group land 

(Adapted from Hesselmg and Ba, 1994) 

Possibility for several systems 
to co-exist 
Take into account the high 
costs of titling 
Sometimes, search for 
intermediate solutions 
Take account of changes 
underway 

Existence of a decision
making authority, recognised 
and respected at the local 
level, whether pre-existing or 
new 
The presence of mediators, 
capable of leading 
negotiations 

Long term tenure security to 
natural resources for local 
community 
Formal recognition of 
community-based rights, 
responsibilities and 
management schemes 
Mechanisms aimed at 
supporting community 
empowerment 
Local checks and balance 
mechanisms that ensure 
equitable distribution of 
benefits and accountability of 
decision making bodies 
An institutional environment 
that enables rules to be set by 
practices and reshaped as 
needs arise 

Enable a gradual and flexible transition 
Regulate the real estate market in order to halt 
land speculation and protect the most vulnerable 
social groups 
Create simple, clear-cut procedures 
Establish simple, relevant criteria to prioritise 
allottees 
Design registration systems suited to local 
conditions 
Work out mechanisms for transfer of power 
Seek out the appropriate level of transfer, through 
consultation with local communities 
Act as facilitator, fostering constructive dialogue 
Act as mediator in case of conflict between local 
communities and other stakeholders 
Lay down simple procedures for recognising 
arrangements that have been agreed upon 
Ensure that rules of joint management do not 
have negative effects on groups not represented 
in the management structure (e.g. pastoralists, 
neighbouring villages) 
Work out a legislation that: 
- is flexible enough to facilitate the adaptation of 
local tenure practices to changes 
- takes into account the diversity of land tenure 
situations at the local level 
Introduce fairly simple procedures for official 
recognition of rights derived from local practices 
Provide incentives for equitable access to natural 
resources 
Promote a democratic forum at the local level 
Promote research aimed at identifying strong and 
weak points in the evolution of local land tenure 
practices 

Box 5: Local forest management in the Duru-Haitemba and Mgori miombo woodlands 

Up until 1994, these woodlands were under government control and management. Their condition has been steadily 
degrading, due to farming encroachment, grazing , hunting and charcoal-making by local dwellers, and timber 
extraction mainly by outsiders. 

In the case of Duru-Haitemba, plans to establish a forest reserve prompted local inhabitants from five villages to 
deliberately 'take as fast as possible as much as they could ' from the forest, further increasing forest decline and not 
auguring for effective reservation of the area. 

Hence, local authorities informally agreed with project staff that the gazettment process would be suspended subject 
to demonstration that local communities could halt forest degradation. This implied that local communities would be 
responsible for daily management and control of the forest. 

This launched a very dynamic process by the villagers, including: 
• Drawing of simple but effective management plans, which actually and interestingly comprise mainly rules 

concerning the use of the resources, and the modalities of fining perpetrators. Also notable is the fact that any 
use considered damaging was banned even if it provided income to some local groups (e.g. charcoal burning, 
tree felling). Plans were refined and validated during village assemblies. 
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Box 5 (cont'd) 

• Setting up of Village Forest Committees (VFC) as parallel decision making bodies to the official village 
councils. The composition of the VFCs rapidly shifted from village leaders to ordinary villagers, because of 
past mismanagement of funds and the consequent need for greater accountability. 

• Selection of Village Forest Guards (VFG) in charge of protecting the village forests from abuses by outsiders 
as well as insiders. This has resulted in a task force of more than 100 guards, whereas the government had 
previously appointed only two forest rangers. 

• Later, village plans and rules were rephrased as by-laws which were formally approved by the district 
authorities, providing the necessary legal back-up to informally derived regulatory instruments. This and the 
entitlement of village land has turned communities into legal owners and managers of what they call their 
forest reserves. 

• Assistance from local foresters and other outside advisers in the whole process was limited to ad hoc need, as 
in the case of legal matters and resolution of inter-village boundary disputes. 

Since the outset of the process, degradation of the forest has significantly receded, at no cost to the government. On 
the other hand, communities have gained power through ownership, increased responsibility and also access to 
benefits from the resource. Finally, local foresters have been liberated from their coercive role and the failure of not 
achieving forest protection, thus allowing to better provide technical assistance. 

The initiative developed in Duru-Haitemba has convinced many of its 'correctness' in terms of efficiency in achieving 
conservation and sustainable development. In 1995, a similar dynamic process was launched by local communities in 
the Mgori forest, with similar outcomes. · 

One major pitfall to avoid is to try to impose this type of process elsewhere, forgetting that one major factor of its 
current success lies in the fact that it has been locally initiated, without outside pressures, nor the use of blueprint 
schemes. The main role of the government has been to 'let it go'. 

(Source: Wily, L., 1996) 

Box 6: The Rural Markets in Niger 

Studies carried out in the 80s concluded that the existing system of marketing of woodfuel in Niger - based on 
government control through the delivery of permits - was archaic, uncontrolled and mainly benefiting the merchant
transporters. Hence, work on the reform of the system was promoted by donors, culminating in 1992 with the 
enactment of a law which radically changed the organisation of the woodfuel sector in the areas covered by the 
project, providing for: 

• Creation of Rural Markets (RM), subject to the existence of Local Management Structures (LMS) composed 
only by representatives who have usufruct rights in the area. They represent different user groups in the 
village (woodcutters, farmers, herders; women have not been included). In practice LMS are created at the 
village level. The choice of villages is made by the forestry service, according to production potential. LMS 
manage the RMs and supply them with woodfuel. 

• Three types of markets: 'controlled' markets, supplied by delineated and managed production zones; 
'oriented' markets, supplied by delineated but rion-managed areas; 'uncontrolled' markets, tolerated during a 
transitory period. 

• The transfer of taxes from collection to transport level. Rural markets charge less than other areas, as an 
incentive for the traders to purchase where production is organised by villagers. Tax revenues are to be 
divided between the Public Treasury, the LMS and the Local Municipality. The more 'controlled' the market, 
the more revenues are allocated to the LMS. Tax recovery within RM has amounted to almost 100 % (Ribot, 
1995a). 

• Annual quotas determined by committees composed by one representative of the LMS, two staff from the 
forestry service and one staff from the municipality. 

Between 1992 and 1995, some 85 RMs were created, covering an area of about 352,000.00 hectares . .In 1995, their 
supply amounted to some 15% of the need of the city of Niamey. The implementation of new markets has been 
increasing at a steady pace. Interestingly, most RMs belong to the 'orient1<d' markets category. 
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Box 6 (cont'd) 

The launching of a National Information Campaign aimed at rural populations, merchant-transporters and urban 
consumers was considered a prerequisite to the launching of activities, as a means to reduce the distrust and 
incredulity of rural dwellers towards the official discourse promoted by the 1992 Law. 

Despite remarkable achievements, the Energie II project has faced some problems and has been criticised by several 
observers, mainly concerning: 
• an overemphasis on woodfuel, at the expense of other categories of forest resources; 
• the exclusion of women from the LMS; 
• the slowness of the process of registration of LMS and RMs. Actually, the process is being privatised, with 

consulting firms and NGOs assisting the local forestry service in the follow-up process. 
• the merchant-transporters lobby putting pressure on the government to overturn the 1992 law and resume the 

old situation of uncontrolled trade of woodfuel. This has been resisted by the government. 

Due to the success of the project in Niger; a similar project has recently been launched in Mali. 

(Sources: Ribot, 1995; Sidikou, 1995; Madon, 1995) 

What has failed in Africa is not decentralisation but rather 
. 1 fi f . . d . xviii All a partJ.cu ar orm o 1t, 1.e. econcentrat10n . too 

often problems encountered at central level are simply 
transferred to the peripheral levels of administration. In 
addition, administrative bodies, be they central or 
decentralised, enjoy little respect and confidence by lay
people. For instance, recently in Uganda, forest 
management has reverted from district to central level, as 
a result of poor management on the part of the district
level authorities (John Hudson, pers. comm.). 

Decentralisation will have a facilitative role in good 
local forest management only if it means true 
devolution of authority from a larger to a smaller 
jurisdiction, and substantial autonomy of work - in 
particular financial - for the latter. 

3.2 MICRO-MACRO LEVEL ISSUES: RULES AND 

INSTITUTIONS 

Strategies and modalities to improve the quality of 
local development and forest management can be 
broadly contemplated at three levels: resource, local 
governance and State. 

3.2.1. THE RESOURCE LEVEL xix 

Community involvement in the management of 
resources, it requires real power and rights xx, the 
necessary competence; economic interest; and the wish 
to play this responsible role, which to a great extent 
depends on the previous three factors. 

Performance in terms of active participation is often 
poor in state or donor-driven initiatives. One likely 
reason is the time, manpower and financial means it 
requires, which often tend to offset potential long-term 
advantages of participation. 

Robley (1995) has attempted to develop some criteria 
to assess the likely effectiveness of local institutions 

and organisations involved with local natural resource 
management, based on previous work by Ostrom and 
Wade. Box 7 is adapted from her findings. 

Local people's participation alone does not suffice to 
induce sustainable management. It needs to be 
accompanied by adequate representation in decision
making bodies and empowerment. Both are necessary 
to ensure local communities enough bargaining power 
in the negotiation over resources and the establishment 
of partnerships. 

Rules and proper institutions related to small forest 
entrepreneurs are usually lacking at the resource level 
in sub-Saharan Africa, and these operate more often 
than not in complete, though acknowledged illegality. 
However, there are cases where such activities are 
somewhat controlled and/or legalised: 
• In some instances, it happens through informal 

arrangements between individuals: for example, in 
some areas of Zambia, shifting cultivators have 
verbal contracts with charcoal burners, whereby 
the latter help the former in clearing the land and 
benefit from the felled trees (Makano, Sichinga 
and Simwanda, 1997). 

• In other instances, it is the community which 
exerts a regulatory role, such as in the case of rural 
markets in Niger discussed abovexxi. 

• In the Ivory Coast, many technical tasks have been 
subcontracted to local entrepreneurs and/or forest 
co-operatives by SODEFOR, the parastatal body in 
charge of forest management, thereby generating 
significant off-farni income at the local level (Ibo, 
1997). 

• A very interesting example of a local association of 
small private operators created without any outside 
assistance concerns the Masindi Pitsawyers and 
Wood Users Association (MPWUA) in Uganda 
and is described in Box 14xxii. 
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Box 7 : Criteria to asses the likelihood of success of local organisations and institutions 

1. Clearly defined boundaries 
Individuals or households with rights to use resources and the boundaries of the resource itself are clearly 
defined. xxiii 

2. The technology 
The higher the cost of an exclusion technology (e.g. fencing), the better the chances of success, however only if local 
stakeholders are the ones shouldering these expenses (author addition). 

3. Congruence between appropriation (use) and provision rules and local conditions 

4. Relationships between resources and user groups 
Location: success is likely to be enhanced by overlapping between the location of the common-pool resources and 
the residence of the users. 
Users' demands: the more vital the resource, the greater the chances of success 
Users' knowledge: the more their knowledge of sustainable yields, the greater the chances of success. 

5. User groups 
Size: the smaller, the better. Some authors suggest that a user group has a greater chance to collapse when it is 
comprised of more than 30-40 members. 
Boundaries: the more clearly defmed the boundaries of th~ group, the greater the chances of success. 
Relative power of sub-groups: the more powerful the beneficiaries from retaining the commons, the better the 
chances of success. 
Existing arrangements for discussion of common problems: the better developed these are, the better the chances of 
success. 
Extent to which users are bound by mutual obligations: The more these obligations relate to social reputation the 
better the chances of success. 
Punishments against rule-breaking: the more users already have joint rules and graduated sanctions, the greater the 
chances of success. 
Consensus about who are the users: this must be negotiated at the onset of the creation of the user group. 

6. Collective-choice arrangements 
Most individuals affected by operational rules can participate in modifying these rules. 

7. Monitoring 
Monitors, who actively audit resource conditions and user behaviour are accountable to the users and may be users 
themselves. 

8. Conflict resolution mechanisms 
Users and their officials have rapid access to low-cost, local arenas to resolve conflict among users or between users 
and other stakeholders. 

9. Minimal recognition of rights to organise 
The rights of users to devise their own institutions are not challenged by external governmental authorities. 

10. Nested enterprises 
Appropriation, provision, monitoring, conflict resolution, and governance activities are organised in multiple layers 
of nested enterprises (possibly linked with other democratically-based political institutions). 

(Source: Robley, 1995) 

3.2.2 THE LOCAL GOVERNANCE LEVEL 

Devolution of authority must satisfy a certain number 
of principles if it is to induce tangible development at 
the local level. These include: 

(i) Legitimacy of local institutions. In many current 
situations, local institutions are only recognised at the 

national level if they serve the interest of central 
governments. Formalisation of self-governance bodies 
notably prevents their suspension by central authorities 
for any futile pretext. Decision-making structures, be they 
foimal or informal, should be accepted and legitimised so 
long as they achieve good results in sustainable local 
development and conservation. 
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(ii) Sufficient autonomy to undertake development 
activities and modifY local rules and institution. 
Without this autonomy, self-governing bodies are 
unlikely to attract two major ingredients for local 
development, i.e. local political leadership and local 
public interest. This in tum will only happen if locally 
elected bodies have the third fundamental ingredient for 
good governance: sufficient resources (notably 
financial) to govern. In a transition phase, these can 
come from higher levels as long as mechanisms are in 
place to progressively bring about self-financing. 
However, there is often a risk that local elites use 
increased autonomy for their own interest. One possible 
way to reduce such risk is to provide autonomy in an 
incremental.fashion, linking it to performance (Olowu, 
1990). 

(iii) Greater accountability of self-governing 
institutions. Accountability should concern two levels: 
civil servants towards decision-making bodies and 
these towards citizens. Checks and balance mechanisms 
have to be developed that guarantee a consensus on the 
distribution of profits emanating from local use of 
resources. The State has also an important role to play 
in that matter. However, where government's ability to 
regulate local affairs is weak, other mechanisms are 
likely to assist in promoting accountability. Some of 
these include: 

• training on functional literacy, in order to increase 
access to information, hence more informed 
participation in debates; 

• control mechanisms based on peer pressure and 
need for several signatures as regards monetary 

. xx iv operat10ns ; 
• transparency for reviewing and authorising 

contracts and verifying expenditures; better 
representation oflocal interests. 

(iv) The extension of citizen's possibility of recourse 
against arbitrmy allocation of resources. Where such 
mechanisms exist, their cumbersome character often 
limits their use by local people. This is often a 
deliberate intention on the part of local elites and 
governments. 

(v) Level of decision-making. It should be the highest 
level where stakeholders know each other sufficiently, 
and are therefore enough tied to one another to be able 
to control each other in a cost-effective way. One can 
also add the criterion that defines the level where the 
relationships between efforts and outcomes are highest 
(Olowu, 1990). 

In practical terms, three interrelated crucial factors need 
to be considered: representation, ability to regulate and 
cost-effectiveness. 

Representation 
As argued by Ribot ( 1997b ), representation is crucial 
for it addresses the issue of to whom should control 

over resources and benefits be devolved. Absence of 
adequate community representation makes participation 
pointless, as there is no possibility for the community 
as a whole to interact with other stakeholders. 

Finding the right mode of representation is still the 
object of much debate and experimentation. More and 
more evidence suggests that, thus far in Africa elected 
bodies are not necessarily representative of local 
stakeholders' interests, in particular in the absence of 
independent candidates at the polls. Likewise, local 
leaders are not a guarantee of good representation. 
Indeed, in most cases, local traditional chiefs are 
elected by household heads, who are mostly male and 
do not represent more than 20 % percent of the 
populationxxv. What seems more important is 
trustworthiness, and local mechanisms to achieve it are 
sometimes observed: 

• the establishment of parallel structures to the 
formal ones, where important decisions are 
actually taken. These can be formal, like the 
former Resistance Councils in Ugandaxxvi, or 
informal and more culturally entrenched, as in 
Tanzania and many places in Francophone West 
Africa; 

• the creation of sub-committees, as to separate 
management from advisory fur~ptions (e.g. in some 
' . d T . ' . XXVll) GestJ.on e errorr projects ; 

• the appointment of ordinary, 'honourable citizens' 
who command respect (e.g. in the case of the 
District Conciliation Courts in Burkina Faso or in 
the Village Forest Committees in the Duru 
Haitemba and Mgori woodlands in Tanzania - see 
Box 5); 

• the presence of independent candidates in elected 
bodies. This can go to the extreme position of 
refusing political militants to the polls, as in the 
case of Burkina Faso, Uganda and Ghana. 

Technicians should not have the majority of seats in 
local decision making bodies, in order to avoid 
technical matters to doiWuate the debates. There is still 
a debate on the pros and cons of decisions being taken 
by committees, representing one or several villages, as 
compared to general assemblies, where everyone can 
listen and make their opinions known. 

Ability to regulate 
The existence of plural-rule systems at the local level 
hampers regulation of natural resource use. Under such 
circumstances, regulation can only be achieved on an 
ad-hoc basis, leading to new 'local laws'; which are 
neither written in state regulations, nor issued from 
normative structures. Their adaptation to local contexts 
might be offset by their dependence on the balance of 
power at the time in point, hence their passing 
character. When resources are under pressure, such a 
situation is not particularly conducive to their sound 
and fair use, in the absence of a set of legal guiding 
principles accepted by all stakeholders. 
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Project structures have not proven very efficient in the 
regulation of natural resource use, due to the 
simultaneous existence of several rules and, in some 
cases, the significant power of traditional chiefs. New 
regulatory bodies are often put in place at a fast pace, 
either on political grounds (e.g. the regional councils in 
Senegal), or to comply with administrative 
requirements, or under donor pressure, as a condition to 
achieve tangible results and counteract environmental 
degradation. However, whatever the level, haste in 
setting up regulatory bodies often equates to 'putting 
the horse before the cart' and results in: 

more benefits to local elites; 
competition with other decision-making bodies; 
dismay and further distrust on the part of rural 
populations (i.e. the new bodies doing 'business as 
usual ' because made up of the same individuals as 
already existing entities); 
lack of efficiency, in particular due to the neglect 
of cultural features and the consequent low
absorptive capacity of local stakeholders. 

Cost-effectiveness 
Cost-effectiveness is often used as an argument against 
over-decentralisation and to justify that local governing 
bodies should not be put in place at the village level. 
On the other hand, it is acknowledged that the 
representative quality of governing bodies tends to 
increase with closeness to local people. One way of . 
looking at this issue is to see~ ways to meet and/or 
reduce the transaction costlxvlll of governance at the 
village level. Some of these ways might include: 

• simplification of the procedures and 
conditionalities associated with local management 
of natural resources. For instance, land use 
management plans could be replaced by locally
decided sets of norms and rules, as in the case of 
Duru Haitemba and Mgori woodlands in . 

. xxix Tanzama. ; 
• local generation of income, as in many 'Gestion de 

Terroirs' projects and it\· the case of the Rural 
Markets in Niger. However, in most cases, 
replenishment of such funds is still dependent on 
donor support. Moreover, local mechanisms to 
avoid unfair distribution of benefits are a condition 
for sustainability of such initiatives. 

(vi) Training and information. A recent review of 
several community-based initiatives in Ghana (Mayers 
and Kotey, 1996) confirms other evidence that 
provision of training is not necessarily a prerequisite 
for successful initiatives in local management to start. 
Assistance can be provided on an ad-hoc basis, as 
needs arise and as part of a partnership process. 

The potential of local institutions for natural resource 
management can be greatly enhanced by the quality of 
information they receive Government agencies and 
NGOs have a crucial role to play in that respect. 

Transparency seems fundamental, as it constitutes a 
key feature in the building of trust between 
stakeholders. Quality and quantity of information to be 
conveyed, as well as its cost, are also important issues 
to consider. 

Training should concern not only technical, but also 
managerial and planning matters. Material relevant to 
training are best conveyed in an 'action context', i.e. 
around concrete issues and activities. Private 
organisations, such as NGOs or local consulting firms, 
have a vital role to play in that respect.xxx 

3.2.3 THEROLEOFTHESTATE 

Given the usually poor track record of African 
government forestry policies, it is becoming evident 
that a good option to improve them would be to learn 
from existing experiments of locally-initiated forest 
management rather than from hypotheses. Indeed, local 
communities have some comparative advantages in that 
respect (Baland and Platteau, 1996): 

Local communities are well-informed about local 
ecological conditions, although they sometimes 
misapprehend the causes of more recent and 
quicker environmental changes; 

• · They are well aware of local technical, economic 
and social conditions as well as cultural values. 
Hence they are in a good position to devise 
management systems well-adapted to their needs, 
if not always to purely conservationist purposes; 
Being relatively small, local communities can 
easily adjust their local rules of use to changing 
circumstances, however depending on the nature 
and magnitude of pressure the change places on the 
resources and their livelihoods (e.g. externalities 
such as pollution are difficult to cope with); 
They usually have very cost-effective mechanisms 
to solve intra-community and interpersonal 
conflicts; 

• Self-monitoring by the resource-users themselves 
often proves much more efficient and cheap than 
centralised control, as long as the former are 
convinced of its necessity. 

Given these features, the state should have a facilitative 
role concerning local initiatives in local forest 
management, and be willing to 'let go' (Wily, 1996), 
even if it does not comply with formal rules. 

However, complete handing-over to local communities 
is also not the panacea for sustainable management, 
especially when natural resources are untler strong 
exogenous pressure. 

In addition to the facilitation of local experiments, the 
State has other important roles to play. These are 
synthesised in Box 8 (drawn from Baland and Platteau, 
1996). 
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Box 8: Possible Role of the State in local forest 
management 

Assistance an¢ guidance because it can more 
efficiently monitor external effects of resource use 
and design efficiency-improving policies. Main 
areas concerned include: 

• perception of environmental changes; 
• convincing local groups. that remedies to 

environmental stress exist; 
• dissemination of information on 

environmentally sound techniques; 
• administrative steps to legitimise local 

groups' claims on natural resources This 
assistance should be provided on a 
partnership, rather than a coercive way. 

On the other hand, Weber ( 1996) argues that more 
technical support should not be contingent to the 
negotiation process, but should rather come after it 
and/or only upon request of the local stakeholders; 

Provision of economic incentives to motivate 
resource users to adopt more conservation-oriented 
practices. This is especially true where communities 
struggle to meet their basic needs and/or are at 
powerful outside interests' mercy; 

Provision of clarifications on group territorial 
rights and a legal framework which enables user 
groups to be officially recognised, including their 
rights and benefits; 

Protection against broad-level forces (e.g. 
pollution) and/or other economic sectors, due to the 
better - potential - ability of the state to deal with 
externalities; 

Provision of formal conflict-resolution rules 
whenever locally derived rules do not suffice. This 
might especially be the case when conflicts surge 
between different communities and/or with 
broader-based stakeholders; 

Financia~ assistance in monitoring, in case costly 
techniques are required; 

Provision of information between the state and local 
groups but also between groups, as it helps learning 
from other, locally-based experiences. 

(Source: Ealand and Platteau, 1996) 

4 Returns from forest resources - How do they 
influence collaborative management? 

Returns constitute an important element of choice among 
different options to use the forest. They must be 
sufficiently important to motivate stakeholders to embark 

on the tedious process of collaborative forest 
management and in order to offset the - sometimes high -
transaction costs associated with this strategy. 

Benefits stakeholders can obtain from forest resources 
can be both monetary and non-monetary. They are 
actually influenced by three types of factors: 

• values given to forest resources by the different 
actors; 

• tangible incentivesxxxi that influence the way these 
dxxxii d resources are manage ; an 

• the institutional and legal framework that regulates 
access to these benefits. 

These three factors underpin some key issues related to 
returns: 

• Imbalance between increased responsibilities to 
local communities and their limited access to 
benefits, thus often turning the new responsibilities 
into burdens; 

• Need to create mechanisms aimed at generating 
funds at local level, in order to finance the 
activities local actors are made responsible for; 

• These mechanisms should incorporate checks and 
balances that reduce the risk of embezzlement of 
benefits by local elites; and 

• . There is a lack of tangible incentives to promote 
co-management, let alone sustainable management. 

4.1 VALUE OF FOREST RESOURCES 

In a review of methodology and applications concerning 
the economic evaluation of tropical forest land use 
options, IIED (1994) argues that this evaluation must 
encompass both· production I market and non-market 
benefits. Indeed, it distinguishes between different types 
of values: 

• direct use values, such as for consumption or sale; 
• indirect use values, such as environmental 

functions; 
• non'-use values, such as cultural, religious and 

existence values. 

Most studies concentrate on the direct use values because 
of the difficulties in quantitatively estimating non
marketed values. However, such a bias can be misleading 
and there is a need to carry out a differentiated analysis. 
Non-economic methodologies such as Participatory Rural 
Appraisal (PRA) can usefully complement economic 
valuation methods. They can also help capture inter
annual and inter-seasonal variations of values of forest 
products. This complementarity has been shown, for 
instance, in the valuation of wild products through several 
case studies (IIED, 1995b). It is illustrated in Table 3, 
which also lists the questions to be answered when 
assessing the value of forest resources (adapted from 
IIED, 1995b). 
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Table 3: Summary of methodological complementarities and questions to be answered in valuing forest resources 

Ch • .. ~ to be answered PRA Economics ."" 
What resources are there, and Participatory mapping; transects, Resource inventory; quantification of stocks, 
where are they ? interviews; mobility maps differential by cost and/or quality factor 
When are they used/ Seasonal calendars; historical Household surveys; market surveys 
available? time lines, and maps; product 

flow diagrams 
Who uses them ? Wealth ranking; social maps Consumption surveys 
How are they controlled ? Tenure maps; Venn diagrams Analysis of market concentration 
What are they worth - Household interviews; mobility Household analysis 
marketed values ? maps 
What are they worth - indirect Role plays; ranking and scoring Production function approach; cost-based 
use and non-use values ? matrices; daily and seasonal valuation; survey-based valuation 

labour and activity calendars 
How sustainable is the Historical maps and transects; Optimal control modelling; 
resource use? interviews with community cost-benefit analysis of alternative land use 

elders; matrix ranking 
abundance 

(Source: IIED, 1995b) 

The high value of the resource can be a major factor of 
success of natural resource management initiatives that 
try to involve local users. This has for instance been 
shown for wildlife management, i.e. in the CAMPFIRE 
Projectxxxiii. h1 a review of several CAMPFIRE sites, 
Bond (cited in Campbe11 et al., 1996) found that the most 
successful ones, i.e. the ones with high revenue 
generation and timely distribution of revenue to 
households and projects, were also the ones with large 
amounts of wildlife, high species richness and low 
livestock and human populations. In this case, a high ratio 
of wildlife density to human population density explains 
in great part the success of the management scheme. 

But high value of forest products can also make things 
more difficult when in comes to participation in benefits. 
In some instances, the higher the value of the resource, 
the less easily power-sharing is accepted by the most 
powerful stakeholder(s). This can be illustrated by the 
fact that, in most African countries, ownership of timber 
producing trees is in the hands of the government; and 
that experiences of collaborative management are more 
advanced in the Sahelian and miombo regions than in 
Central Africa, where monetary value of forest is 
h . h xxxiv H. h k 1 ig est . ig sta es a so tend to attract outside 
speculators, as can be illustrated by the proportion of 
foreign interests involved in timber exploitation in 
Central Africa. This inevitably increases the external 
pressures on local stakeholders, and even sometimes 
governments, while reducing their ability to control the 
use of the resource. Collaborative management can also 
be very difficult to achieve at the other end of forest value 
spectrum, i.e. when resources are so degraded that the 
return on investment makes it unappealing to embark on 
joint forest activities. Sharing of benefits - and 
responsibilities and rights - might perhaps have more 

for options 

chances to succeed at the 'meso-level' of forest value, 
starting with agreements on NTFPs where timber value is 
high, and with income activities alternative to forest 
products in degraded areas. The risk with such an 
approach is that local communities might never be 
authorised to gain access to more highly priced products, 
such as timber. 

4.2 INCENTIVES AND RETURNS FOR THE STATE 

Economic instruments are normally used in the forestry 
sector to account for the depletion of the resources, and 
hence control its use. These can include (Crossley et al., 
1996): 

• Increasing rent capture, through a blend of 
instruments such as stumpage fees, land and 
afforestation taxes, license fees, export taxes, etc.; 

• Resource user fees, e.g. entrance fees to national 
parks; 

• Environmental charges: a fixed fee/levy on total 
revenue from forestry concessions to pay for 
environmental services 'used' - such as water, 
biodiversity, etc.; 

• Environmental performance bonds: 
Concessionaires are required to pay a substantial 
deposit into a government-run fund which is 
returned if the forest meets a specified quality once 
the operator concession term endlxxv; 

• License/concession auctions: auctioning of forest 
licenses to the highest bidders. this instrument 
creates healthy - and most often lacking - lacking 
competition and transparency m awarding 
concessions. 
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Public policies influence forest management through their 
effect on the incentives for attaining: 

• a privately efficient harvest level, whereby a timber 
concessionaire seeks to maximise the future value 
of timber production; 

• a socially efficient harvest level, which expands the 
definition of economic efficiency beyond the 
private level by accounting for non-timber values. 

Barbier et al. (1992) argue that: 

... many domestic policies do not even begin to 
approximate the appropriate incentives 
required to achieve a privately efficient level, 
much less a socially efficient one. More often 
than not, investment and institutional policies 
for forestry actually work to create the 
conditions for short-term harvesting by private 
concessionaires, and, in some instances, even 
subsidise harvesting at privately inefficient 
levels. 

A great deal of attention has been paid to the failure of 
governments, particularly in developing countries, to 
capture forest rentsxxxvi. Gillis (1992, cited in IIED, 
1995a) reckons that in cow1tries with a weak 
administrative structw·e and poor information, there is a 
potential for a ten-fold increase in rent capture through 
forest fees. 

Governments m·e also often accused of under-charging 
for the rights to log publicly-owned forests. Logging 
permits are sold very cheaply, at prices of less than 10 
US$/hectare, against a true market value of several 
hundred dollars per hectare (Mansley, 1996).This often 
results in (Bm-bier et al., 1992): 

• Old-growth forest being depleted too rapidly; 
• Forest land being used for agricultural purposes; 
• Inadequate investment in second-growth forests; 
• Installation of inefficient processing facilities; and 
• Inefficient decisions on log and lumber trade. 

In addition, low costs of logging rights make it cheaper to 
invest in the acquisition more concessions than, for 
example, to implement reforestation activities.xxxvii 

Internal incentives used by the State to regulate the use of 
forest products, and more particularly timber, can be of 
supply-side or demand-side. These are defined by 
Richards (1995) as follows: 

• demand side incentives refer to instruments which 
aim at reducing the demand for forest products by 
lowering market incentives, i.e. forest fees and 
trade restrictions; 

• supply side incentives refer to control or regulation 
of the supply to the concessionaires, e.g. annual 
allowable cut, girth size limits, etc. 

Due to the poor success of regulatory instruments in 
achieving good forest management in the South, and 
more particularly in Africa, more attention has been paid 
recently to demand-side incentives. However, demand
side incentives should be high enough to have an impact. 
This would also avoid 'signal failure', in which the signal 
that the resource is abundant is sent, thereby encouraging 
waste (IIED/FD, 1996). It is often easy for demand-side 
incentives to be weak and contradictory. 

One example of good demand-side incentive relates to 
th R 1 M k t . N" xxxviii I thi e ura ar e s m iger . n s case, a 
differentiated fuelwood tax structure favours production 
and trade where the resource is less depleted and more 
sustainably managed. While bringing threatened forests 
under better management, these taxes have increased the 
revenues for local and central governments, and also for 
local populations. 

Another example relates to log export bans. There is 
increasing agreement that they do not tend to send 
appropriate signals, and because the distortions set up 
may produce counterproductive effects (Barbier et al., 
1992). 

By contrast, supply-side measures seem less ambiguous. 
Richards (1995) contends that: 

Supply side control would appear to be a surer 
approach to the achievement of environmental 
objectives, while demand side should seek to 
complement control but be oriented more 
towards revenue raising and distributional 
issues; from the conservation side they should 
be perhaps be viewed more as a fme tuning 
mechanism. 

There is therefore a need to seek the right balance 
between the two types of incentives. This also means the 
right balance between government and market-driven 
instruments, and, so far, evidence in that respect is scanty. 

4.3 INCENTIVES FOR THE CORPORATE SECTORxxxix 

Over the last decade, public funds to fmance sustainable 
development - and sustainable forestry in particular -
have steadily shrunk and been gradually replaced by 
private funds. These two trends are predicted to continue. 
Hence, forestry can currently be seen as a market 
opportunity. However, most private flows into the 
forestry sector have concerned conventional forest 
operations, and have more often than not contributed to 
the global forestry crisis (Crossley et al., 1996; Mansley, 
1996). 

Possible elements of a strategy for SFM in private sectors 
operations have been suggested by several practitioners, 
and are synthesised in Box 9. 
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Box 9: Possible elements of a strategy for SFM in 
private sector operations for sub-Saharan Africa 

• Logging concessions replaced by management 
concessions; 

• Management plans include detailed social and 
environmental prescriptions; 

• Lengthx1 and size of concessions 
commensurate with sustained supply of 
appropriate local processing facilities; 

• Sale of concessions by tender or auctionxli; 
• Criteria and Indicators set by a committee of 

stakeholders. This has recently started to 
occur in the context of certification of 
working groups in Cameroon, Ghana, and 
Gabon; 

• Independent inspection of concessions; 
National certification systems of SFM; 

• Performance guarantee bonds; and 
• Voluntary codes of conduct. 

(Source: Kemp, 1997) 

The first element of the proposed strategy leads us to the 
key and very contentious issue of the extent to which the 
corporate sector can afford the costs of measures likely to 
achieve, if not SFM, at least less unsustainable 
management. IFIA (Interafrican Forest Industries 
Association) contends that support from international 
agencies is required for corporations to move toward 
better management. Box 10 provides an interesting 
example from Ghana of such support by the private 
sector, which includes the producer and the traders. 

Box 10: An example of donor support to the 
private sector initiative towards SFM in Ghana 

DANIDA (the Danish bilateral aid agency) has been 
involved in the Gwira Baso Project, aimed at 
improving forest management in a threatened forest
reserve area. The project supports a well-established 
Danish timber trading company by making strong 
links with one of its principal suppliers in Ghana, a 
wholly Ghanaian_.owned company. DANIDA's 
involvement is for only the first two years of the 
project. It assists by: 

• 

• 

• 

• 

establishing project management, a steering 
committee, and links to local authorities; 
funding a socio-economic, a stock and a land
use survey, followed by the production of 
land-use plans and yield maps; 
developing plans for and then delivering 
extension services to farmers; and fmally 
carrying out an education campaign among 
the local population about better natural 
resource management. 

Box lO{cont'd) 

Several features of this project are noteworthy: 

• It was initiated by a private company wishing 
to ensure its long-term commercial interests 
and realising that this requires sustainable 
management of its forest resources; 

• It establishes strong links between the 
producer and the trader, hence more security, 
a factor likely to encourage long-term 
investments; 

• Public money is only used over a transition 
period, to overcome obstacles to change 
towards SFM; 

• The project has potential to serve as an 
example and to be replicated elsewhere. 

(Source: Crossley et al., 1996) 

Others, like Crossley et al. (1996), argue that what seems 
to be missing is not so much capital, but rather incentives 
to attract potential investors into sustainable forestry. 
More attention is therefore being paid to ways to involve 
private capital in more environmentally sound and 
socially acceptable activities, without jeopardising 
fmancial gains. 

Private investors have usually been reluctant to invest in 
sustainable forestry in developing countries because 
within the current institutional contexts, these investments 
do not bring as high financial returns as forest extraction. 
Aside from the distortions caused by economic 
instruments discussed in the previous section, another 
reason for this situation lies in the poor education of 
fmancial investors on sustainable forestry (Crossley et al., 
1996; Mansley, 1996). This tends to magnify the 
perceived risks of such ventures in the eyes of the 
potential investors. Drawing on this rationale, Crossley et 
al. ( 1996) argue for the development of fmancing 
mechanisms adapted to the specificities of sustainable 
forestry, in particular the long-term character of the 
investment and the existence of multiple claims on forest 
goods and services. The same authors suggest a 
framework for understanding the necessary conditions for 
private capital to flow to sustainable forestry. This 
framework is summarised in Box 11: 

Box 11: A proposed framework to develop 
incentives for investment in SFM by the private 
sector 

Engaging and educating capital markets. In order to 
overcome the information gap on the opportunities for 
investment in SFM through market analysis, the study 
of business performance and fmancial returns of 
sustainable forestry. 
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Box 11 (cont'd) 

Mitigating the sector and emerging market risks. 
Sector risks relate to the fact that sustainable forestry 
is an emerging sector for investments, whereas 
market risks result from the location of many of the 
most promising investments in developing countries 
where business and capital markets infrastructures are 
not well established, and where factors such as tenure, 
transportation hazards, currency risks, etc., tend to 
magnify this risk.xiii 

Funding the incremental costs of internalising 
environmental externalities. Practices that internalise 
environmental externalities will add incremental costs 
at the beginning of the process, but will no longer be 
considered extra costs once the practices become 
standard operations. Approaches to address these 
challenges usually centre around subsidising or 
offsetting these incremental costs during the transition 
phase, including: forest certification and timber 
labelling, use of public funds to conduct valuation of 
externalities (e.g. biodiversity), and using public 
money to finance the incorporation of new knowledge 
and practices related to sustainable forestry into 
'conventional enterprises.' 

Funding incremental expenses of moving capital to a 
new investment area. TI1ese extra costs relate to the 
following types of activities: 

• paying for searching out the most promising 
investment opportunities; 

• paying for business and forestry expertise for 
project and investment reparation; 

• paying for incremental management costs, 
because investments into sustainable forestry 
require more research and analysis than more 
mature conventional forestry practices. 

Such costs can be shouldered - at least partially and in 
the early stages - by public and concessional funds. 

(Source: Crossley et al., 1996) 

A crucial problem relates to the lack of reward private 
operators usually obtain for good practice in forest 
management. 111is is where market-based instruments 
such as certification can come into play, however as long 
as they do. not confine themselves to the wealthier 
entrepreneurs, but also allow small operators to benefit. A 
recent EC initiative has been promoting certification 
schemes in Central and West Africa, with Cameroon, 
Ghana and Gabon leading the way as pilot colll}.tries. 

Notwithstanding the potential direct effects of 
certification, so far the most tangible impact of this 
mechanism in these countries is indirect: national 
working groups involving representatives of all major 
stakeholders have been set up in 1996-1997 and are 
debating on issues that actually go beyond certification 
and encompass all sorts of matters related to forest 
management. Tills discussion forum is a remarkable 
achievement in itself, in as much as such an opportunity 
for communication had in the past only been wishful 
thinking. 

I 

4.4 INCENTIVES FOR LOCAL COMMUNITIES 

Referring to forests as common property resources, 
Arnold (1997) argues that the increasing integration of 
forest products into the market economy tends to lessen 
the range of products which are commercialised. As a 
consequence, one observes a gradual shift in the origin of 
these products, i.e. from natural forests to planted tress on 
farms (Arnold and Dewees, 1995). 

Aside from non-direct and consumption values, there is 
ample evidence that sharing of benefits is a strong 
incentive to good management of the resource. Hence the 
importance to access control of market conditions, in 
addition to more secured rights to the resourcexliii. As 
Ribot (1997b) puts it, "direct control over forests renders 
little profit. It is through control over markets that profits 
accrue." 

Marketing conditions therefore exert a significant 
influence on the impact of such incentives. For instance, 
referring to tree planting, Arnold and Dewees (1995) 
have found that removing impediments to access to 
markets for tree products could often be more effective 
than providing subsidies for tree planting. Campbell and 
Byron (1996) note that literature on forest product 
markets is scarce, uneven in its coverage (e.g. much on 
woodfuel, little on edible insects), and too often limited to 
classification of products. They also tend to focus on the 
resource side rather than the user side. Recently, some 
attempts have been made to reverse the course. As a first 
step towards a more analytical approach to marketing of 
forest products, these authors have used a multivariate 
technique to explore variation in product type according 
to criteria based both on the resource and the user, 
including time of harvesting (opportunistic/non
opportunistic), ecological impact of harvesting, economic 
value of the products, and source of the products. Some 
of their findings are illustrated in Figure 1. 
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Figure 1: An example of relationships among woodland products 

xis 2 
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(Source: Campbell and Byron, 1996) 

Note: distances between products represent the differences between the products, in terms of the 12 variables used in the 
analysis, e.g. inferior/superior good (in economic terms), gender, opportunistic/non-opportunistic markets. Only e few of 
those variables are shown. 

On the other hand, in an already mentioned recent study, 
IIED (1995b) has investigated, through local-level 
valuation, the importance of wild plants and animal 
resources to agricultural systems and rural livelihoods. As 
shown in Table 3, the methodology used combined 
economic instruments and PRA tools. 

These types of studies, which combine economic and 
behavioural approaches, definitely help us gain a better 
understanding of (Campbell et al., 1996): 
• the temporal dimensions of markets and marketing 

channels; 
• the contribution of forest products to livelihood 

strategies and gender differentiation; 
• their impact on local institutional arrangements; 

and 
• their impact on forest structure and functions. 

This knowledge would also help local communities to 
better negotiate their rights to access, use and trade 
forest products. 

A complementary approach is commodity-chain analysis, 
which is comprised of the following steps (Ribot, 1997a): 
• identification of the actors involved, from the 

extraction to the retail level; 
• evaluation of income and profit at and within each 

level of the commodity chain; 
• evaluation of the distribution of income and profit 

within each group along the chain; and 

• the use of the distribution of benefits to trace the 
mechanisms by which access to benefits is 
maintained and controlled. 

This last step gives a political dimension to the analysis 
of local economy, a crucial indicator of what factors 
actually control the access to the resource and to the 
market. 

Commercialisation of resources also bring about 
important challenges. An important issue concerns 
distribution of benefits amongst households, with the risk 
that the most powerful - local elites or outsiders - reap the 
most benefits. Referring more specifically to common 
property resources, McElwee (1994, cited in Arnold, 
1997) identified a series of factors which potentially may 
affect the proper management of the asset. These are 
synthesised in Box 12. 
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Box 12: Commercialisation pressures on common 
property systems 

• If a commodity has high value, incentives for 
appropriating the commodity and not co
operating are correspondingly high, and simple 
rules are unlikely to be workable. 

• Enforcement of rules is likely to be 
complicated by high-value items, especially if 
the item is wanted by elites. Bribes and 
coercion to escape enforcement.are more likely 
when high values bring in cashxllv. 

• Many organisations may not be flexible enough 
to adapt · to rapid changes induced by 
commercialisation. There may be no current 
rules on commercial products nor past rules to 
learn from. 

• High-value resources and commercialised 
products create incentives for outsiders and the 
state to appropriate the land and dispute legal 
claims. 

• Legitimacy of resource use is contested by 
regional, national, or international 
organisations who see their interest~ at stake in 
the use of a resource or commodity. 

(Source: McElwee, 1994, cited in Arnold, 1997) 

5 Relationships 

5.1 WHAT TYPES OF RELATIONSHIPS 

Daniels and Walker ( 1997) refer to what they call the 
Progress Triangle (described in Figure 2) as a helper to 
handle collaboration processes in pluralistic 
environments. 

Figure 2: The Progress Triangle 

Substance 

Procedure Relationship 

(Source: Daniels and Walker, 1997) 

These authors contend that the arguments concerning 
collaboration deal with substance (the three other 'Rs', 
for example) and procedures, but it is the quality of 
relationships between stakeholders that determines 
progress in respect to collaboration or conflict resolution. 

Managing pluralism in forest resource management 
obviously depends a lot on the quality of the relationships 

between the main stakeholders. Given the imbalances in 
the '4Rs' discussed at the beginning of this paper as well 
as the often divergent interests present, relationships are 
all too often characterised by mutual distrnst, and 
therefore not very conducive to constructive partnership 
as far as sustainable management is concerned. 

There are, however, cases of more positive relationships, 
such as the ones between the private sector and villagers 
described in Box 13. 

Box 13: The South African Industry/Outgrower 
alliance as a potential for SFM 

In South Africa, a promising alliance is shaping up 
between the forest industry and a large network of 
private tree-growers. Industrial forest management is 
overseen by a regulatory authority, comprised of 
experts as wel\ as representatives from NGOs, the local 
community and government. This authority is 
responsible for: 

• inviting tenders; 
• setting guidelines: 
• auditing performance; and 
• charging penalties for poor performance. 

Under this scheme, the South African Pulp and Paper 
Industry (~APPi) guarantees 7,600.00 private tree
growers a market for wood, while also providing 
training, seedlings and other technical and financial 
support. 

This scheme allows for significant local community 
and private sector involvement in forest management, 
thereby offering an alternative to government
controlled forestry models. However the scheme has 
only been made possible given the political willingness 
of the government to let this kind of partnership go. 

(Source: WCFSD, 1997) 

Another example, this time of good relationships between 
foresters and small private operators, concerns the 
Masindi Pitsawyers and Wood Users Association in 
Uganda, as illustrated in Box 14. 
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Box 14: The case of the Masindi Pitsawyers and 
Wood Users Association (MPWUA) in Uganda 

MPWUA was created and legalised in 1994. It 
requested a concession in a local forest reserve, in 
exchange for helping in the control of illegal 
activities. Its membership currently exceeds one 
hundred pitsawyers. 

The MP\.VUA has developed interesting by-laws, 
some of which are aimed at preserving the resource 
capital. For instance, each pitsawyer cannot have 
more than four saws. Moreover, the MPWUA - in 
additio.n to the local District Forestry Office - has a 
say in the issuance of sawing permits. 

The main incentives for the creation of this 
association are:. 

• financial (secured revenue): as legally processed 
wood will not be seized and is therefore sure to 
bring income; 

• environmental: assisting the forestry service in 
counteracting illegal pitsawing and other wood 
uses, thereby contributing to the sustainability of 
their source of income; 

• social: good relationships with and recognition 
by local population and the forest department 
staff; 

• technical: as a group, it is easier to justify and 
finance training (on forest management, waste 
recovery, for example) and other types of 
assistance: In 1995, it funded stock-mapping of 
its concession by the forest department staff and 
it plans to help in the opening and maintenance 
of local roads in their concession. 

The MPWUA activities also brings advantages to the 
Forest Department: 

• they assist in the control of illegal activities; 
• they have increased the collection of taxes from 

pitsawing and other wood uses. 
• MPWUA provides financial assistance to 

foresters tasks. 

The MPWUA has some plans for the future: 

• in the short te1m: improvement of waste 
recovery. The MPWUA has already launched 
some research projects with the assistance of the 
Forest Department and the Forest Research 
Institute. 

• in the long term: replenishment of the 
concession stock through reforestation. The 
MPWUA has established its own nursery, 
allowing for the planting of some 17,000 
seedlings of high quality timber in 1996. 29,000 
seedlings are currently ready for transplanting. 

Box 14 (cont'd) 

Other ways to reduce the pressure on the forest asset 
would be to provide local communities with income 
opportunities from non-forest products, such as bee
keeping, and to reduce the need for farm land, by 
promoting small livestock such as pigs. All this 
requires training, which is requested by MPWUA, as 
well as further assistance: 

• to modernise their equipment, through the 
provision of portable sawmills, for example; 

• be trained and acquire information of wood use 
techniques and forest management techniques; 
through provision of information, organisation 
of study tours, etc. 

(Source: MPWUA Chairman, pers. comm.) 

Managing pluralism and preparing effective collaboration 
requires, at the first stage, an understanding of the nature 
of relationships. GTZ (1996) suggests categorising the 
relationships amongst actors as follows: 

• 
• 

• 
• 

service; 
legal/contractual; 
market (determined by demand and supply of 
goods and services); 
information exchange; 
interpersonal; 
power 

These types of relationships are not mutually exclusive. 
Special attention should be paid to the nature of the 
power-type relationship. Three key questions must be 
answered (GTZ, 1996): 

• On what basis is power built? 
• How does power affect the relationship? 
• When and how do power relations change? 

Regarding the first question, it relates often to some type 
of dependency. On that basis, the economic (e.g. financial 
dependency), social (e.g. hierarchical dependency, 
expertise) and emotional (e.g. personal dependency due 
to nepotism, cronyism, etc.) dirnen8ions of the 
relationship must be assessed to determine the source of 
power. 

In practice, a frequent type of dependency relates to the 
extension of credit. Indeed, middlemen often constitute 
the only accessible credit 'system', where locally-rooted 
systems have not developed. Credit is extended against 
the commitment to sell the products to the money-lender 
only. This results in a significant concentration of power 
at this level of the commodity chain, as the same 
individuals control the local market through credit and as 
buyers of the products. This is often a very effective and 
indirect way for outsiders, who employ the middlemen, to 
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exert significant pressure on the local economy and/or to 
block changes in local control over resources and markets 
when the existing situation suits them. 

With respect to the second question, power can affect the 
relationship in three ways: physically, materially or in 
terms of social status. Actually, in many instances the 
mere potential to exert power suffices to make power 
relationships work. The third question helps understand 
how to best induce changes in an attempt to rectify the 
imbalance in stakeholders' '4Rs'. 

Attempts to create fora for dialogue are emerging in parts 
of Africa. For instance, the 1995 New Forestry Code in 
Mali allows for the creation of local conventions between 
stakeholders locally involved in the use of forest 
resources. The first conventions have just been signed 
(Hilhorstand and Coulibaly, 1997). One early lesson is 
that although such conventions have the potential to 
stimulate better management and solve conflicts, their 
establishment is a tedious and time-consuming procesl1v. 

One of the key limiting factors to improving relationships 
in forest management lies in the difficulty for forestry 
staff to change their attitude towards local communities. 

. Even if the staff genuinely wishes to change, it has 
difficulties due to lack of time, and often a negative 
perception on the part of local people, given past 
experience. These incentives to motivate changes in 
foresters' attitudes are examined in turn. 

5.2 INCENTIVES FOR FORESTRY DEPARTMENT STAFF 

A common situation for forestry staff working at sub
national levels in many African countries can be 
characterised as follows: 

• inadequate pay, often partly relian,t on 
commissions on fines and permits (e.g. in Mali); 

• lack of promotional avenues based on extension 
work; 

• heavy workload, especially in comparison to 
available means. Where the private sector or 
projects operate, the forestry staff often dependent 
on them for basic necessities such as 
transportation, communication, sometimes even 
stationary; 

• lack of monitoring of work at the central level, 
often associated with a mutual ignorance and I or 
cover-up of what is happening at one's hierarchical 
level; 

• assessment of performance based on tangible 
targets, e.g. number of permits delivered, number 
of individuals fined, nurseries established, trees 
planted, etc.; 

• forest officers are perceived as 'para-military' 
forces, who are entitled to be armed and to legally 
fine people ; 

• women are quasi-absent from local forestry staff; 

• local level staff are often considered important 
revenue collectors by the central level authorities. 

In the absence of checks and balance mechanisms, local, 
covert arrangements - including rent seeking and bribery -
often prevail between the forest officers and the other 
stakeholders, namely the private operators and· local 
dwellers. Such arrangements actually often satisfy 
everybody: the forest agents can complement their 
otherwise meager revenues, the local dwellers pay 
covertly what is usually less than the official fine; the 
private operator gets authorisation without necessarily 
complying with requirements. Sometimes, this leads to 
abuses and, more often than not, creates distrust among 
the involved parties. As a general rule, these 
arrangements do not promote sound stewardship of forest 
resources. They are also not very conducive to 
collaborative management. 

Under such circumstances, the key question becomes: 
What incentives could motivate the local forest officers to 
change their ways of work and behaviour? It is gradually 
admitted that training alone cannot achieve great results. 
One has to tackle the issue from many sides and allow for 
time for deep changes to occur, as these matters concern 
changes of mentalities and power structures. Possible 
incentives for foresters less as controllers and more as 
enablers might include: 

• Linking the assessment of staff performance to the 
extent to which their work answers local people's 
preoccupations and needs. This could imply the 
involvement of local populations in the assessment 
process, in a true spirit of partnership, as forestry 
staff currently assess villagers performance. 

• In the wake of decentralisation, source part of the 
funds necessary to pay forest officers from the 
collection of revenue from forest resources by 
village committees. This would reduce the 
dependency of staff income on their law
enforcement duties (fines, permits, etc.), hence 
allowing for the suspension of commissions on 

. xlvi 
these operat10ns . 

These measures would likely turn forest officers more 
into partners rather than controllers of local forest 
management, while providing more local level capacity 
to monitor and reward their acts without necessarily 
hampering their status, their prestige, or their pay. Such 
measures should be first tried as pilot schemes. However, 
whatever efforts are developed in that direction at local 
level are unlikely to be sustainable without a commitment 
from the top level management to more participatory 
ways of work and more satisfactory relationships between 
foresters and villagers. Again, sufficient time is needed 
for these commitments to develop and materialise into 
real support to the local level staff. 
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6 Using the '4Rs' tool in local management of 
land and forests 

The issues tackled by the '4Rs' tool are not at all new. 
Discussions and reports on stakeholders' rights, 
responsibilities, returns and - to a lesser extent -
relationships - abound in academic and development 
practitioner circles. However, these features are most 
often treated separately and not in a systematic way. 
The '4Rs' tool attempts to overcome these 
shortcomings, which could provide a potentially simple 
but insightful way to analyse the imbalances in 
stakeholders' roles. 

Over the last two years, this tool has been tested by 
IIED and its partners to understand stakeholders' roles 
and assess local resilience in the context of a DANIDA
supported project on 'Capacity Development for 
Sustainable Forestry in Africa'. As it was deemed 
necessary to first determine what stakeholders roles 
should be before assessing their respective capacity 
needs, the '4Rs' tool has been used to better understand 
these roles in six countries, representing a range of 
biotopes, language blocks and institutional settingllvii 
This test has been carried out through a collaborative 
effort between IIED and local working groups in each 
of these countries. 

As this paper illustrates, one early use of the '4Rs' 
relates to the broad analysis of crucial issues to achieve 
better collaboration at the local level. 

At the national level, this approach is being tested 
under different circumstances and within different fora. 

7 Concluding Remarks and Unresolved Issues 

The procedure for laying down rules and establishing 
institutions is complex. 'Top-down' approaches alone 
have usually been ineffective in achieving such tasks. On 
the other hand, reliance on only the local communities is 
also proving problematic, especially under circumstances 
of significant pressure on the resources at stake. 

In the case of Africa, this inefficacy has resulted in a 
patchwork of local an-angements to cope with realities 
Ironically, this might be seen as a kind of application of 
the subsidiarity principle! However, in this case, the 
subsidiarity principle was not wanted, but was rather 
applied out of the weakness of governments in playing 
their conventional regulating role, which itself is 
inconsistent with the subsidiarity principle. Hence, the 
result is· a 'laissez-faire' situation with the quasi open 
access status of land and forest resources. 

This state of affairs is characterised by an imbalance in 
stakeholders' respective rights, responsibilities and 
returns from the forest as well as mutual distrust. Under 
such circumstances, pluralism is difficult to manage in 
a sound way and constructive and fair collaboration is 
difficult to achieve. This paper shows possible avenues 

that might help improve this situation in Africa and 
possibly elsewhere:· 

• The '4Rs' framework is an easily grasped, 
insightful tool which has the potential to assist in 
the diagnosis of local constraints to partnerships. 
What is important is not to analyse the 'Rs' 
separately, but rather their balance within and 
between stakeholders. Indeed, as this paper shows, 
more responsibilities without more rights to the 
resource and more benefits results in a burden. 
Moreover, more security over the resource does 
not guarantee more benefits if not accompanied by 
more access to market mechanisms. 

• By systematically analysing the balance in the 
'4Rs', the tool has the potential to map out the 
crucial issues of power and control in a simple and 
insightful way. It can be used for many different 
purposes: 
• at different stages of the project cycle, but 

especially in the design, monitoring and 
evaluation; 

• in the context of policy assessments; 
• to start a dialogue between private operators 

(e.g. forest concessionaires), forest workers 
and local villagers concerning, for instance, 
the use of logged areas to grow agricultural 
products; 

• to complement PRA approaches; for example, 
linking situational analysis and planning 
stages, and to move gradually from 
participation towards a negotiation process 
involving local stakeholders. 

• Because it links field-level activities to policy 
processes, it may help in overcoming the 'strategy 
of disregard ,xlviii (Hartley and Hunter, 1997) 
applied by many administrative authorities towards 
project-led initiatives. It actually ties local 
development to local and national political 
processes. As such, it is however likely to be a 
tedious process, and at this stage it definitely needs 
further testing. 

• The subsidiarity principle should guide policies, so 
long as it does not result from a 'laissez-faire' 
attitude, but rather from a consensual decision 
amongst stakeholders, and within a set of guiding 
principles set up by the national authority. The key 
questions to answer are what powers to devolve to 
stakeholders and to whom should these be devolved 
in the case of local communities (Ribot, 1997b). 
The first question relates to the balance of the 
'4Rs'; the second to the issue ofrepresentation. 

• Given the widespread imbalance in stakeholders' 
roles and mutual lack of confidence, collaborative 
management - as a manner to manage pluralism -
will require a lot of learning through 
experimentation before it can materialise into 
policies. 

• In that context, governments should let innovative 
initiatives go on a pilot basis, even if they do not 
comply with existing rules. In other words and 
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following Bird (1997), it should allow for the 
creation of 'room to operate'. 

• Approaches should be characterised by a problem
solving spirit. In other words, they should be 
pragmatic and progressive, acknowledging 
transition. 

• Given these features, managing pluralism may 
imply a certain degree of societal transformation, 
including changes in existing power structures. 
Hence, local stakeholders and donors should 'give 
time to time' for the learning process to take place. 
Time may actually be the single most important 
resource in managing pluralism in relation to forest 
and land resources. As a Malian proverb says 'The 
problem is important. So let's take our time to 
solve it'. 

Nevertheless, these concluding remarks still leaves us 
with some burning and/or unresolved issues: 

• What type of forest is implied by increasing 
collaboration (e.g. does it mean big/small 
enterprises, plantations/natural forests, etc.)? 

• Should regulations precede or follow practice? 
• What can the state do in practice to facilitate the 

management of pluralism at the local level, without 
jeopardising its 'referee' role, nor its national 
mandate? 

11 How can the risk of the emergence of new 
feudalisms at local level (i.e. local elites reaping 
off the benefits from forest resources) be avoided 
or reduced? 

11 In that line, what incentives must be developed to 
motivate the mighty to negotiate their role and 
status? 

• Can we afford to 'give time to time' to manage 
pluralism in a sustainable way? If not, then what 
mechanisms can be used to speed up the process 
without jeopardising it? 
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xxi See Box 6, Section 3.1. 

xxii See Section 5 .1. 
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indigenous ruling systems. 
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• this is the role of the coach as far as 'long term' 
strategy is concerned. The players decide on 
actions on an ad-hoc basis within this framework. 

The comparison with local management holds if one 
assimilates the Federation to local governance, the 
coach to local leaders of user groups and the players to 
different individuals or groups in the community. 

xxx See for example Bonnet (1995) andKabore (1995). 

xxxi In this document, the term incentives is used either to 
refer to policies or to the signals - negative or positive
they send out, depending on the context (Richards, 
1995). 

xxxii Given the consensus that full state control and 
regulations do not achieve SFM, there has been a lot of 
work on incentives for the main forest resource users, i.e. 
the State, the private sector and local communities. 

xxxiii The CAMPFIRE Project, Zimbabwe, is a project of 
wildlife management that involves the devolution of 
authority for the management of the resource from 
central to local government, and sometimes to local 
communities. 

xxxiv Another reason relates to the relative scarcity of 
forest resources in the Sahel and Southern Africa, in 
comparison to Central Africa. When the stakes are 
relatively less high, and both the government and the 
people are 'against the wall', willingness to share power 
on the part of the State seems more likely. 

xxxv Performance bonds should not be set too low, 
otherwise it might be more financially interesting for the 
company to plunder the resource and forfeit the bond. 

xxxvi Rent is the value of the resource in the ground, i.e. 
the market price net of harvest, processing and transport 
costs (IIED, 1995a). 

xxxvii Reforestation schemes are seldom carried out by 
private concessionaires. This is the case, even if 
reforestation is part of the requirements to acquire a 
concession, due to the usually low enforceability of 
regulations by governments in developing countries. 

xxxviii See Box 6. 

xxxix This section draws a lot on Crossley et al., 1996. 

xi The hypothetical direct relationship between long-term 
concessions and quality of management has been 
disputed by several authors (Karsenty, 1995b; CIRAD
Foret, 1993; Ealand and Platteau, 1996). One option 
would be to link the length of the concession to some 
conditionallity in management quality. Such a system 
has recently started to be implemented in Cameroon, 
where concessions are now awarded for renewable 15 
year periods dependent on performance 

xii An auctioning system has recently been adopted in 
Cameroon. Preliminary evidence shows that 
government revenues have already increased 
dramatically by a three to ten fold factor (WCFSD, 
1997). 

xiii Several financial instruments have been 
conceptualised to tackle the issue of risk, e.g. (Crossley 
et al., 1996): 
• early stage funds: refer to funds tailored to early 

investment opportunities in an emerging sector and 
that require financing for scaling up; 

• sector defining fonds: refer to funds which focus 
on well-documented but unexplored opportunities 
in a specific sector, such as sustainable forestry; 

• value chain investing: refers to an investment 
approach, where capital is used to finance 
enterprises and projects throughout an industry's 
value chain (i.e. the sequence through which raw 
materials are transformed into consumable 
products). 

xi;;; The type of tenure security that is required to further 
motivate sustainable stewardship of the resource is 
nevertheless important and is extensively discussed 
earlier in this paper (see notably sections 2.1 and 2.2). 

xliv See notably sections 3.2.2 (iii) and (v). 

xiv For instance, it has taken about 4 years between the 
explanation of the nature of a forest convention and its 
effective establishment in the case of the SIW AA local 
convention between six villages in Southern-Mali 
(Hilhorst and Coulibaly, 1997). 

xlvi One argument against the suspension of 
commissions, however, is the risk of increase in un
reported fines (Lai and Khan, 1992). 

xlvii The countries are: Niger, Senegal, Cameroon, 
Uganda, Zambia and Mozambique. 

xlviii Hartley and Hunter (1997) describe this strategy as 
follows: ' ... individual projects are allowed to run their 
course, but after project completion, the recipient 
government is no longer obliged to maintain any 
further inputs, nor respect and endorse any outputs. 
Outputs relevant to policy change are usually top of the 
list to be ignored while any communities involved are 
left stranded and disenchanted with the development 
process'. 
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Abstract 

Despite the relative importance of forest products in Uganda (90% of the total energy used is wood based, as are 90% 
of the building material!.~, the Ugandan government has no effective land use or land tenure policy to address forest 
preservation. Limited efforts at "conservation" are fragmented across several government agencies. 

Forestry protection in Uganda is especially difficult, because of the divergent interests of multiple stakeholders, 
inappropriate government policies, constraints on governmental institutions' scope of action and poor recognition of 
local initiatives. An organized, participatory approach to forestry resource management in Uganda will require a 
renegotiation of stakeholders' roles according to their relative rights, responsibilities, revenues and returns (the 4Rs). 
The paper concludes with some suggestions for successful application of the 4Rs approach. 

Foresterie et developpement rural durable dans des cadres pluralistes: 
le cas de l'Ouganda 

Sommaire 

En depit de I 'importance relative des produits forestiers en Ouganda (90% de l 'energie totale utilisee depend du bois, 
tout comme 90% des materiaux de construction), le gouvernement ougandais ne disposed 'aucune politique efficace de 
gestion des terres OU de regime foncier pour la protection des forets. Les efforts limites relatifs a la "conservation " 
des ressources forestieres sont fragmentes en plusieurs organismes gouvernementaux. 

La protection des forets en Ouganda est particulierement difficile, en raison des interets divergents des multiples 
parties concernees, des politiques gouvernementales inadequates, des problemes de champ de competences des 
institutions gouvernementales et de la faible reconnaissance des initiatives locales. Une approche participative et 
organisee dans l'amenagement des ressources forestieres en Ouganda necessite une renegociation des roles des 
partenaires concernant leurs "responsabilites,· regles, revenus/recettes et rapports" respectifs (/es 4R). L 'article 
conclut par quelques suggestions pour l 'application reussie de la formule des 4 R. 

1 Introduction 

During the Rio Earth Summit (UNCED) in 1992, 
Uganda joined the rest of the world in adopting Agenda 
21, "a programme of action for sustainable 
development, the Rio Declaration on Environment and 
Development, and the Statement of Principles for 
Sustainable Development of Forests, etc." Some. 178 
governments committed themselves to inter alia, plan 
and manage land use in an integrated manner, promote 
actions to combat deforestation, desertification and 
drought, and conserve biological diversity. 

Uganda therefore signed and ratified a number of 
international conventions. Of direct relevance to 
forestry are the Forest Principles, the Conventions on 
Desertification, Biological Diversity and Climate 
Change. Through the Forest Department (FD), Uganda 
has been playing a major role in the Inter-governmental 
Panel on Forests (IPF), which was put in place by the 
UN Commission on Sustainable Development to 
implement the Forest Principles. Uganda is also a key 
player in the Conference of the Parties to the 
Convention on Biological Diversity. 
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Unfortunately, most of these conventions have virtually 
remained on the bookshelves of the officers who 
participate in the development and signing with little or 
no translation and communication to the local officers 
and communities who are the real implementers on the 
ground. 

Uganda's economic policy is to build an "integrated, 
independent and self-sustaining economy." This is 
supported by privatization and decentralization 
processes. The National Environment Management 
Authority (NEMA) ensures that all activities are 
environment friendly. While broad policy and strategic 
decisions on forests are made at the national level, 
implementation is essentially carried out through the 
local administrations and in each forest unit. 

Through the EC-funded Natural Forest Management 
and Conservation Project, the Forest Department has 
completed biological inventories of 66 major Forest 
Reserves to assess the diversity and richness within 
Uganda's protected forest areas. 

: The data has been used to develop the Nature 
Conservation Master Plan. Much effort has already 
been put toward reducing illegal activities, revenue 
collection and the promotion of shared benefits and 
costs. 

Considerable forest resources exist on both public and 
private land outside protected areas. In these, 
management decisions are taken by sub
national/grassroots administrations and/or private 
individuals. For protected areas, the Forest Department 
is moving towards Collaborative Forest Management 
(CFM) as one of the approaches to sustainable forest 
management. This includes zoning of the forest into 
Strict Nature Reserve, a Buffer Zone for light 
exploitation and the rest for the usual utilization 
processes. 

2 Status of Forestry Sector 

2.1 ESTATE 

The overall land use situation in the country is shown 
in Fig. I with further details in Table 1. In brief, 55% of 
the Tropical High Forests (THF) are protected in Forest 
Reserves, National Parks and Game Reserves with the 
rest in private/communal lands. On the other hand, 22% 
of the woodlands are in protected areas, of which over 
100,000 hectares are available for afforestation in forest 
reserves. However, a lot of deforestation in the country 
is now taking place in the unreserved forests in 
private/public lands, where there is no formal 
management systems. 

2.2 FOREST PRODUCTS AND SERVICES 

Because there has been no regular and systematic data 
collection and analysis, there is no accurate, current 
data on forest resources and use in the country. Based 
on the little data previously recorded, the contribution 

of Uganda's forestry sector to Gross Domestic Product 
has been put at only 2%. However, it is gratifying to 
note that the NORAD-funded National Biomass Study 
produced the first data base on the forestry sector in 
1996, and some details are given in Appendix 1. What 
is important to know is that: 

• Over 90% of the total energy used in the country is 
biomass (wood) based. This is because biomass 
energy is more technologically and economically 
accessible to most Ugandans than other energy 
sources. 

• Over 90% of construction materials in the country 
-- especially in rural areas -- are wood-based 
(timber, poles, fiber), with over 90% of the timber 
from natural forests produced by pit sawyers while 
over 90% in plantations is produced by mobile 
sawmills. 

• The current rate of woodcutting is higher than the 
rate of productivity of the forests. 

There is no evidence that the forestry sector has been 
deliberately used as a strategy for rural development in 
Uganda, despite the fact that all the important forests 
are located in rural areas. 

2.3 DEFORESTATION AND FOREST MANAGEMENT 

All the factors resulting in deforestation are operating 
in Uganda as summarized in Fig.2. Suffice to say the 
following are briefly mentioned: 

2.3.1 LAND USE POLICY 

Uganda has no overall land use policy developed from 
detailed land capability studies, which provide data for 
systematic classification and demarcation for more or 
less permanent land use. 

2.3.2 LAND TENURE 

The lack of a land use policy is made worse by the 
absence of nationally accepted land tenure. The draft 
Land Bill is still in the early stages of discussion, but 
does not mention the status of forests. 

2.3.3 FOREST POLICY AND ACT 

The current Forest Act and Policy are being revised in 
order to conform to new concepts of forest 
management. 

2.3.4 INADEQUATE DATA AND PRIORITY 

The forestry sector suffers from lack of accurate and 
current data on forest resources and their use. 
Consequently, the value of the forests has been greatly 
under-rated, and the forestry sector has been given low 
priority in allocation of resources for its effective and 
efficient management, human resources development 
and research. 
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Table 1: Land-use/cover categories of Uganda 
Land-use/cover type 

Broad leafed plantations 
Conifer plantations 
Tropical High Forest (fully stocked) 
Tropical High Forest (degraded) 
Woodlands 
Bush 
Grassland (including improved pastures) 
Wetlands (swamps) 
Small-scale farmland 
Large-scale uniform farmland 
Built-up areas 
Open water 
Impediments (bare rocks, soils, etc.) 

Totals 

(Source: National B10mass Study, Forest Department, 1996) 

2.3.5 ROLE OF FORESTS 

The majority of Ugandans value forests for short-term 
economic gains (timber, poles, firewood and 
charcoal), with little concern for the future. Others 
view forests as occupying valuable land suitable for 
agriculture or other uses. 

There is a general tendency for the majority of 
Ugandans, including top government officials, to 
equate the "environment" with forests and trees only 
and therefore "environmental protection" with non
cutting of trees and tree planting. In other words, the 
role of forests and trees as multi-purpose and multi
functional renewable natural resource as given in 
Table 2 is not fully understood by the majority of 
Ugandans. 

This situation is aggravated by several existing laws 
which do not recognize forests as important natural 
resources, nor forest management to be among the 
"functions and services exclusively reserved for the 
Central Government," such as land, mines, minerals, 
water resources and national parks (which now 
includes 321,000 hectares of former tropical forests). 

2.3.6 MULTIPLE MANAGEMENT AUTHORITY 

Forestry has suffered most from instability at the 
ministerial level, shifting from the Ministry of 
Agriculture and Forestry in the 1960's to the Ministry 
of Environment Protection (1986-1995) and now to 
the Ministry of Natural Resources (MNR). There is no 
logical reason why part of forest estate now gazetted 
as national parks should be under a different ministry 

Total Land Protected Areas 
(sq. km) % (sq. km.) % 

189 .08 60 .02 
156.1 .06 130 .05 

6038.7 2.50 4200 1.74 
2807.8 1.16 900 .37 

40277.7 16.67 8600 3.56 
14198.7 5.88 3000 1.24 
51118.7 21.16 11700 4.84 
4831.4 2.00 300 .12 

83930.9 34.75 1900 .79 
686 .28 10 .004 

364.5 .15 20 .008 
36909.3 15.28 150 .06 

39.9 .02 10 .004 

241,547.7 100 30,980 12.82 

(Ministry of Wildlife, Tourism and Antiquities) and 
managed by the Uganda Wildlife Authority. 

This balkanization of the forestry sector does not 
augur well for rational and integrated management of 
forests for optimum benefits to society, and creates 
uncertainty for the forestry sector now and in the 
future. 

2.3.7 CONSERVATION 

Just as with the "environment", Ugandans seem to 
perceive conservation in one sense - "to keep in a safe 
or sound state, to preserve, to maintain a constant 
quantity " - and have either deliberately or 
unknowingly ignored the other side - "to avoid 
wasteful or destructive use." The first understanding 
seems to have been the force behind converting some 
productive forest reserves into national parks for the 
conservation of biodiversity; this even includes 
plantations, which are now being poorly harvested by 
the Uganda Wildlife Authority. 

This focus on conservation has led to a concentration 
of a lot of resources in areas which are already 
protected, while areas which should now be used to 
generate forest products previously obtained from 
these forests attract no attention. 

Results of 5-year studies conducted by the ODA
supported Budongo Forest Project (1996) show that 
well-managed forest harvesting is compatible with 
wildlife conservation and has a positive effect on 
regeneration. In fact, "sustainable development" does 
not make sense without utilization. 
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Fig. 2 Factors Causing Deforestation 

POPULATION PRESSURE 
H • rural, urban, total u 

• density M 
• growth A 

POLITICAL FACTORS 
• instability, war 
• corruption 
• unstable tenure 
• ineffective administration • migration N 
• inappropriate laws • refugees 
• administrative setting of prices 

I F 
A 

ECONOMIC DEVELOPMENT TRADITIONAL FACTORS c 
• poor landuse policies • shifting cultivation T 
• financial policies • grazing 0 
• agriculture • fuel wood R 
• industrial energy • deliberate fires s 
• industrial logging 
• infrastructure development 
• Economic growth 
• external factors 

I 
Duration of human impact 

Area of Deforestation 

I 
NAT.URAL FACTORS 

N F • initial forest coverage 
• erosion sensitivity 

• drought 

• accessibility 
• lightening fires 

• land slides 

• earthquakes 

2.3.8 FOREST INDUSTRIES 

The forest industries section, which has always been in 
the hands of the private sector, has remained 
conventional and produces only traditional timber and 
a little plywood; they seem only interested in the 

A A 
T c 
u T 
R 0 
A R 
L s 

short-term monetary benefits. Their wasteful 
harvesting, inefficient processing and mainly untrained 
staff has generated serious concern among 
conservationists. 
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3 Major Issues in Forest Management 

3.1 GENERAL 

Processes aimed at defining indicators for sustainabie 
forest management are underway. Unlike management 
of other natural resources, forestry has been very 
difficult because of the great variety of stakeholders, 
local communities, and national and global interests 
that apply pressure. 

3.2 COMMON PROBLEMS 

The typical context of forest resource management in 
U gan.da can be characterized as follows: 

• Divergent interest among stakeholders 
• Inappropriate administrative structures and 

unsuitable policies 
• Constraints on governmental institutions' scope of 

action 
• Poor recognition of local initiatives 

However there is a growing consensus amongst key 
forest decision-makers about what is needed to make 
the transition to more sustainable forestry. This 
transition covers several dimensions: 

• from a timber focus to multiple goods and 
services 

• from little management to informed management 
• fr9m exploiting forests as a free or cheap resource 

to nurturing forests as assets of multiple values 
• from domination by government to an organized 

participatory approach reconciling different 
interests 

It is clear that lack of constructive dialogue among the 
different stakeholders at different levels of decision
making power is one common factor that creates or 
aggravates forest management problems. In order to 
evolve sustainable patterns of land use, in which 
various interests can be satisfied and existing good 
practice and poor management can be recognized, 
stakeholders' roles need renegotiating. This in tum 
implies that the responsibilities, rights, returns and 
relationships ("the four Rs") also need to be defined. 

On the other hand, clear identification of all the 
stakeholders and their rights, responsibilities, returns 
and relationships will in tum determine each 
stakeholder's roles and the capacities needed to 
achieve sustainable forest management. 

3.4 THE CASE OF THE 4Rs 

With facilitation from the DANIDA-funded and IIED
coordinated "Capacity Development for Sustainable 

Forestry in Africa" (AFRICAP), Uganda organized a 
roundtable meeting (September 19-20, 1996) followed 
by the following case studies: 

111 Analysis of 4Rs by NGOs 
• Baseline Survey on the 4Rs for Wabikona Forest 

Patch 
111 Analysis of 4Rs by Women Project Leaders 
• Assessment of 4Rs in Mt. Elgon National Park 

Collaborative Management 
• Pre-investment survey of 4Rs for the Tree 

Planting Project on the heavily degraded areas of 
Mbarara District 

• Discussion of 4Rs on Timber Harvesting, 
Movement and Trade 

• Consultations on the 4Rs for Regional Forest 
Resources Management and Conservation 

• Consultations on the 4Rs for the local 
COlI\ffiunities around Kifu Forest Reserve. 

The direct application of the 4Rs approach revealed 
the following situation. 

3.4.lGENERAL 

The 4Rs differ according to land and tree ownership 
relationships. Two main groups of .stakeholders were 
identified: Direct forest users as the primary stake 
holders, and Secondary interest groups, who do not 
directly use the forest resources but benefit from its 

. existence through some of the services it provides. 

In the final analysis, the case of the 4Rs boils down to 
authority relationships between stakeholders. The 
primary stakeholders are often the most vulnerable, 
with hardly any power, while benefits from the forest 
resources extend far beyond the direct users. This 
leads directly to the following questions: 

• Who should participate in Sustainable Forest 
Management? 

• Who should define the respective "4Rs"? 

3.4.2 ANALYSIS OF STAKEHOLDERS "4Rs" 

In order to. better understand the Ugandan situation, 
the participating groups considered it appropriate to 
assess three major land/tree ownership categories 
(Tables 3 to 6). 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 89 



SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT IN PLURALISTIC ENVIRONMENTS: THE CASE OF UGANDA 

Table 2: Products and services provided by trees and forests 

PRODUCTS 
Raw Materials for Local Industry 
Wood timber, construction 

veneer, plywood 
fiber/particle board 
pulp and paper 
carving, tumery 
furniture 
hand tools 
musical instruments 
sporting goods 
utensils 
weapons 
wheels/spokes 

Fiber Cane (rattan) 
rope 
clothing 
baskets, etc. 

Wrapping material (e.g. leaves) 
Food processing 

dried fruits, leaves, etc. 
other beverages (e.g. coffee, 

tea) 
Chemical or industrial substances 

adhesives 
biocides, pest repellents 
cork 
dyes, food coloring 
essences· 9e.g. for 

perfumery) 
gums 
lac 
medicinals, 

pharmaceuticals, oils 
stimulants, narcotics, etc. 
paints 
resins 
rubber 
varnishes 
water purification agents 
waxes 

Food (for people) 
Vegetables 
Bamboo shoots 
Fruits 
Nuts 
Oils 
Pods 
Relishes 
Spices 
Starch (e.g. Sago) 
Sugary Sap 
Beverages 
Honey 
Animals and insects 
Mushrooms 
Stimulants and other ingestibles 

(e.g. beta!, cola nut, 
smoking materials, etc.) 

FEED (for livestock, fish, bees, 
silkworms, caterpillars, snails, 
mushrooms, etc.). 

Leaves 
Fruits 
Nuts, Pods 
Bark, Roots 
Wood 

FERTILIZER From prunings 
From litter 
From root dieback 
From animals attracted to the 

tree for shade or shelter 
ENERGY Firewood 

Charcoal 
Wood chips, sawdust 

briquettes 
Pyrolytic oils and gases 
Ethanol 
Methanol 
Oils 
Latex 
Resins 
Augmented windpower 

SERVICES 
Live Fencing 

Dense Hedges 
Stickwood fences 
Posts 

Shade (for people, animals and shade 
loving crops) 

Soil Management 
Fertility maintenance and 

rehabilitation (chemical and 
physical) 

Soil conservation/erosion control 
Water Management 

Water absorption/retention (in soil or 
vegetation) 

Improved drainage (e.g. with 
phreatophytic trees) 

Flood control (e.g. roverbank 
measures) 

WIND SHELTER (including control of 
wind erosion and crop dessication) 

Shelterbelts 
Windbreaks 

HYDROLOGICAL CYCLE 
rain through evaporation 

CARBON DIOXIDE-OXYGEN 
EXCHANGE 
Photosynthesis (Carbon 
Sequestration) 

BIODIVERSITY HABITAT Conservation 
BEAUTY aesthetics 
SOCIO-CULTURAL RELIGIOUS 

ASPECTS 
OTHERS (to be discovered) 

Note -Trees can also be dangerous when 
wrong types are planted in the wrong 
place: e.g. damage to physical 
structures by roots such as buildings 
roads, pipes, etc. 

ADVICE: Consult the experts first. 

3.4.3 COMMON WEAKNESSES IN THE "4Rs" 

A thorough assessment, analysis and evaluation of the 
situation revealed the following common weaknesses 
in the "4Rs" as follows: 

• Returns - Overall, there are not enough "official 
returns" to both the state and local communities, 
although a lot of "unofficial returns" exist. There 
is lack of proper accountability and no proper 
means of ensuring it. 

• Rights - There is confusion due to lack of clear 
information at the local level. In some cases such 
rights are not stated. There is overlapping between 
customary rights and formal government rules. 

• Responsibilities - There is clearly an imbalance 
between the mandate of the institutions and the 
means to achieve them. It is therefore a matter of 
necessity that some responsibilities be given to 
other stakeholders. This will also entail certain 
rights, relationships and returns. Therefore, 
additional responsibilities without additional 
rights and returns become actually a burden to the 
concerned stakeholders. 

• Relationships - At best, there are uneasy 
relationships all around: among government 
institutions themselves, and between local 
communities and NGOs. An environment of 
suspicion and distrust results in poor coordination, 
and among some institutions there is an element 
of competition rather than collaboration. The 
situation is aggravated by un-integrated policies, 
mandates, laws and management plans, as there is 
no overall natural resources management strategy 
and plan. 
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3.4.4 THE MAJOR ISSUES 

The following major issues need to be addressed: 

• Authority/power sharing 
• Who and how to define stakeholders' 4Rs 
• Mechanism for negotiating the 4Rs 
• Empowerment (capacity) of the local 

communities to negotiate for collaborative 
management 

• The willingness of private forest owners to have 
their forest under proper management and 
granting 4Rs to local communities 

• The degree to which the "4Rs" should extend 
from the forest communities to those who benefit 
further down by sustainable forest management, 
e.g water supplies. 

3.5 THE 4Rs APPROACH 

The above case studies revealed the following 
characteristics of the 4 Rs approach. 

3.5.1 MERITS 

The 4Rs method: 

• Simple to understand 
11 Ensures that issues pertaining to the 4Rs are 

analyzed and/or negotiated together, in a 
systematic manner 

• Highlights weaknesses in local resilience, i.e. 
regarding the balance and imbalances in 
stakeholders' respective Rights, Responsibilities, 
Revenues and Returns; concerning stakeholders' 
Relationships. 

11 Involves all primary stakeholders at the decision 
making stage 

• Addresses critical issues in Collaborative Forest 
Management, i.e. power relationships, equity, 
local resilience 

• Empowers the weaker stakeholders, by providing 
them more bargaining power, hence a better 
negotiating position 

• Complements other participatory tools, by linking 
situational analysis and planning, and assisting 
moving from community participation to 
stakeholders' negotiation 

3.5.2 RISKS AND CONSTRAINTS 

The use of 4Rs needs to be cautious because of the 
following: 
• Raises high expectations concerning power 

relationships, thereby putting a lot of pressure on 
the facilitators, who must be highly skilled and 
diplomatic facilitator 

• Expensive and time-consuming (similar to PRA) 

3.5.3 SOME Do's 

The following conditions are considered essential for 
successful application of the 4Rs approach: 

• Be clear about the objectives for using PRA 
(analysis, diagnosis, negotiation) 

11 Use a stepwise approach, i.e. start by levelling the 
ground to improve relationships, and use 4Rs after 
other PRA, e.g. to help differentiate rights from 
needs/wishes. 

• Differentiate between 4Rs of different types of 
user groups and the formal/existing/wanted 4Rs. 

• Be aware of expectation bias (similar to PRA, but 
more on power relationships). 

• Find a working definition of user 
groups/interested parties (similar to PRA). 

3.5.4 SOME DON'TS 

It was very clear that the following situations should 
be avoided: 
• Bringing negotiation on the 4Rs in the picture 

unless it can be followed by effective action 
(similar to PRA). 

• Assuming that understanding/perception of 4Rs is 
the same for all user groups/interested parties. 

• Using 4Rs framework immediately to negotiate. 

From the above, the major remaining issue in 
application of 4Rs approach is whether to start 
immediately with all stakeholders or with each group 
separately? This will require further investigation. 

4 Conclusion 

Sustainable forest management is possible if all the 
interested parties/stakeholders fully understand and 
effectively implement their 4Rs. Therefore 4Rs 
approach should be an integral part of planning, 
monitoring and evaluation. On the other hand, all the 
forest-related conventions should be simplified and 
communicated, especially to communities for easy 
understanding and implementation. 
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Table 3 4Rs in Public Land 
STAKEHOLDERS RIGHTS RESPONSIBILITIES RETURNS RELATIONSHIPS 
Local Communities Access to land, Tend "reserved" tree Land use Lack of trust between FD 

forest products, species. Benefit from land and investors. Employment 
sell right to use Protect wild animals Homestead prevents schooling. 
land, develop land. Protect right to acquire Grazing Local property not 

land. protected. 
Land ownership not clear. 

Private Investors Lease land Carry out environmentally Forest products Good with local 
Use land as agreed sound activities Objectives government because of 
Use resources on Pay taxes achieved revenue. LG does not 
land Create jobs Income participate in decision-
Exclude other Follow instructions A home in area making. 
users Local community as 

workers. 
Forest Department No legal rights Provides extension Revenue Poor with local 

Give permits for services: technical/training Personal Income communities because of 
timber cutting Protects "reserved" trees Forest Products reserved trees 
Arrest illegal users Develop management Prestige arrests and no benefit from 
Collect revenue strategies (respect/fear) trees 
Propose Provide suitable trees for Jobs Fairly good in relation to 
management planting tree planting programmes 
procedures No clear definition of roles 
Supervise users with local government. 

Local Government Allocate land Approve land management Revenue Poor with local 
Local Councils Use land plans Recognition of communities because of 

Ensure environmentally authority allocation of land without 
sound activities consultations and FD not 
Plant trees consulted. 

Good if there is revenue 
sharing. 

Problem Animal Arrest illegal Protect animals (UWA) Revenue No clear collaboration with 
Local Councils hunters Control cropping Wild meat FDand UWAas 

Give permit for , Destroy dangerous animals Hides and skins responsibilities differ. 
cropping Local communities feel 

helpless due to animal 
damage. 

The State Overall ownership Hold land on behalf of None Generally weak and 
of land people indirect 
Allocate to users Protect land Strong if land required for 

development 

Table 4: 4Rs in Private Land (Leased, Freehold, Mailo Land) 
STAKEHOLDERS RIGHTS RESPONSIBILITIES RETURNS RELA Tl ON SHIPS 
Owners Legal owners, Proper development and All possible returns: Poor relationships due to 

Access, Use, Sale, utilization ofland. Follow forest products, unclear land tenure. 
Inheritance rules, Pay taxes where crops, money. (Not Interference by state. 
Interference by applicable well-defined) (sometimes) 
state, squatters) Recognized authority 

Squatters Limited access Recognize owners Some forest products, Absentee landlords 
Limited use Maintenance, use and crops and other Lack commitment 
Inheritance (if protection .of land services, homestead Undefined 4Rs 
possible) 

Other users none legally Meet costs demanded. Pay Forest products Poor with landlords due 
taxes Income to undefined 4Rs 

Neighbors Right of way Respect property rights. Clean environment Weak due to lack of well-
Access/use of water Use and maintain and resources defined 4Rs. 
Clean environment property. 

The State Overall right of Compensate legal owners. Taxes, Rents Unclear land tenure 
access and use. Protect owners. Reserved resources system. Poor land use 
Compulsory Supervise and monitor Minerals, water, etc. planning, implementation 
acquisition. proper use of resources and monitoring. 
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Table 5 4RS in Protected Areas 
STAKEHOLDERS RIGHTS RESPONSIBILITIES RETURNS RELATIONSHIPS 
Respective Legal ownership Management Royalties, fees, taxes Good within units 
government Access Protection Material use, Revenues Poor between depts. 
departments Use Utilization Recognition/status Poor within communities 
Local Community- Assumed Legal recognition Direct products and Good among themselves 
based Organizations Ownership Management (if indirect benefits Poor with govt. depts. 
(CBOs) Limited Legal specified) (services) Dislike foreigners working 

Access Protection there 
Indigenous peoples Traditional Traditional Products and Services Good among themselves 

ownership management and Consumption, Information relations 
Occupancy, protection Collection, Sale Positive but weak with 
Access No legal responsibilities Homestead (if living outsiders 
Limited legal inside) 
rights 

Academic Legally none Research Data, Knowledge, Institutional (mutual) 
Institutions Access (permit) Data generation and Funds, Prestige, Easy with CBOs and locals 

dissemination Recognition 
District Authorities Legal ownership, Local reserve Fees, Taxes, Royalties, Good with formal 

Access, management and Health, Environment management units 
Information protection Weak with traditional 

Support other agencies management and protection 
Gatherers Traditional Traditional sustainable Direct material benefits Good with traditional 

ownership utilization and Indirect services groups 
Limited Access protection Weak with formal agencies 
Use legally No legal responsibilities 
recognized 

Commercial Legally controlled Follow regulations, Materials, Sales Poor with locals 
Harvesters access though not strictly done Good with respective Govt. 

Depts. 
Other Business None General concern on Monetary through Good with harvesters 
Communities sustainability linkages with harvesters Weak with respective Govt. 
(Dealers) Pay taxes Depts. 
Urban Communities None None Consumption of None directly. 

products 
Religious Groups Traditional Non-legal Spiritual healing Local unification 
(Traditiona;) ownership of sites, Site protection Respect/status Weak with Sectoral depts. 

access 
NGOs (National and No legal rights General Environmental General indirect Good with sectoral depts. 
International) Limited access on Concern Facilitation: benefits local communities and 

permit Monetary, material and Employment among themselves 
technical support opportunities 

Recognition 
Tourists Limited legal Follow regulations Recreation Good with respective 

access Cause no destruction Leisure knowledge authorities 
Donors No legal rights but Global environmental General intangible Good with Sectoral Depts. 

greatly interested concerns benefits, services and and other international 
Support conservation employment; good agencies 
and sustainable environment 
development apply 
pressure. 

Private international General concern General concern for Global environmental Horizontally linked with 
communities and for the conservation, benefits sectoral depts. and other 
specialized agencies environment development, agencies. 

Apply pressure environment. 
Support by funds, 
materially and morally 
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Table 6: Analysis of 4Rs for Masindi Pitsawyers and Wood Users Association 
Interested Party Rights Responsibilities Returns Relationship 
Forest Department Legal Develop appropriate policies Revenue (fees and truces) Has been poor with 
(Ministry of ownership Manage forest resources Material use almost all interested 
Natural Resources) Access Issue licenses Recognition and status parties, but it is now 

Use Mark timber Good working beginning to 
Charge/collect revenue relationships improve. 
Set penalties and punish offenders Less expenditures 
Train harvester/ technology Efficient management 
transfer systems 

Inform members of all legal 
requirements 

Control all illegal activities 
Use revenue effectively 

Masindi District Legal Control vermin Revenue (truces) Has been weak with 
Administration ownership Build good working relations Material availability FD due to non-
(Ministry of Local Revenue/ Increase business efficiency Socio-economic participation, but is 
Government) truces Control illegal activities development beginning to 

receipts Manage forest resources Environmental protection improve. 
Use revenue effectively Improve working 
Instill a sense of ownership relationships 
Provide good security 

Labour No legal Training of pitsawyers Safe workers Had been very weak 
Department right to Acquire proper tools Less complaints with FD and 
(Ministry of forest Ensure safe operations Good working sawmillers, will 
Labour) Ensure relationships improve in the future. 

proper 
working 
conditions 

Budongo Forest No legal Promote sense of ownership Good working Good with all 
Conservation right to Manage forest resources relationships concerned. 
Project forest Promote Adaptive research 

Access and 
activities 
permitted 

Local communities Assumed Control illegal activities Materials and good Has been rather weak 
ownership environment but this is set to 

Limited improve. 
legal access 
and use 

Forestry Research No legal Carry out research to improve Recognition, status and Good with all 
Institute ownership business efficiency through satisfaction. concerned as not 

Access for appropriate technologies directly involved in 
research management. 

Masin di Legally Establish forest plantations Resources availability Has been weak with 
Pitsawyers and controlled Promote good relations with local Sustainable income from FD, other 
Wood Users access and communities business government officials 
Association harvesting Reduce waste in harvesting Good working relations and local 

Increase efficiency Safe work and workers communities. This is 
Train pitsawyers Socio-economic set to improve in the 
Develop appropriate policies development near future 
Carry out good marketing practices Recognition and 
Establish good worker relations appreciation 
Acquire proper tools 
Promote sense of ownership 
Control illegal activities 
Pay appropriate truces 
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Appendix 1: The National Biomass Study in a Nutshell 

Description (Fresh Weight!) Mill 
tons 

National growing stock of TREES 800 
National growing stock of BUSH JOO 

Total woody biomass 900 

Annual natural growth (yield) of TREES 55 
Annual natural growth (yield) of BUSH 15 

Total annual growth 70 

Available growing stock of TREES 500 

Available growing stock of BUSH 70 

Total woody biomass 570 

Available yield of TREES 38 
Available yield of BUSH 10 
Total available yield 48 

Product 

Charcoal, 400,000 tons@ 120,000/= 
Firewood (monetary), 3.6 mill tons @ 
20,000/= 
Firewood (non-monetary), 9 mill tons @ 
5,0001= 
Sub-total biomass for energy 
Sawn timber, 200,000 m3 @ 200,0001= 
Electricity poles, 8,000 @ 100,000/= 
(retail) 
Telephone poles, 25,000 @ 40,000/= 
(retail) 
Poles (monetary), 500,000 m3 @ 50,0001= 
Poles (non-monetary), 250,000 m3 @ 
20,0001= 
Other products (monetary), 1,000/= per 
capita 
Other products (non-monetary), 2,000/= 
per cap 

Total 
Monetary 
Non-monetary 

Uganda energy consumption scenario, 1995 - 2005- 2015 (PetaJoule - PJ) 
Basis -1995 Factors/comments 1995 2005 

Population 19.3 mill. Growth: Rural 2%, Urban 6.4%, Total 2.6% p.a. 19.3 25.0 
Economy Ush 5.3 trill. Expected growth: 6.5% p.a. Constant 1995 prices 5.3 9.9 

Ush bill 

48.0 
72.0 

45.0 

165.0 
40.0 

0.8 

1.0 

25.0 
5.0 

20.0 

40.0 

296.8 
206.8 

90.0 

2015 
32.5 
18.7 

Net energy delivered (PJ) 
Firewood 12.6 mill tons 15 - 40% moisture content (dry basis) 14 GJ/ton 176.4 248.8 351.0 

Average estimated growth rate: 3.5% p.a. 86.1% 80.0% 72.4% 
Charcoal 400,000 tons 30 GJper ton 12.0 23.6 46.4 

Average estimated growth rate: 7% p.a. 5.9% 7.6% 9.6% 
Petroleum 387,000 m3 Average density 0.882 ton/m3 1toe=42.6 GJ 14.5 31.4 67.8 

Average estimated growth rate: 8% p.a. 7.1% 10.1% 14.0% 
Electricity 500 GWh (Excluding losses and export). 1 GWh = 3.6 TJ 1.8 7.2 19.8 

Power III, Bujagali, and Karuma Falls with 4,000 GWh 0.9% 2.3% 4.1% 
on in 2005. Nearly ALL hydro potential (10,000 GWh) 
exploited by 2015. Losses: 33% in 1995, 20% (2005), 
15% (2015). Export: 30% 

Total All 204.7 311.0 485.0 
Average annual growth rates for each decade: 4.3% 4.6% 

Sources: National Biomass Study, Forest Department, 1996. World Bank, Statistics Dept. , UEB, UTPC, the ESD study of 
Woody Biomass Derived Energy and the National Biomass Study, Forest Department, Carvalho and Plumptree (1994). 
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Abstract 

Industrial forestry has been the dominant form of forest use for much of the modern era, and operations have typically 
been managed through concessions granted to the private corporate sector, or directly by state agencies. However, by 
the 19 70s, concerns about the long term ecological implications of the loss of tropical forest areas and declining 
biodiversity, as well as -about livelihood options for poor forest-dependent populations in the developing world, 
combined to create a qualitatively different environment for forest planning and management. In particular, forestry 
became subject to additional pressures as demands from groups concerned with conservation, rural development and 
poverty alleviation found a political voice. It was felt that the only way to continue expanding the use of forest 
products was to undertake a large scale campaign of afforestation and tree plantation, which would create additional 
stocks and thereby relieve some of the pressure on existing natural reserves. It was also believed that such a campaign 
would be difficult to manage exclusively in the public sector, and the period since the late 1970s has seen attempts to 
shift towards more inclusive and participatory models of forest resource management. 

A range of new approaches in forestry have emerged in these last two decades, developed in collaboration with 
interests and stakeholders which were either historically excluded or failed to find political support for their demands. 
The current forest1y context is one in which a wide variety of actors and organisations have an interest in resource 
management and outcomes. Objectives in the forestry sector have also multiplied, and it is unsurprising that forest 
management is considerably more complex than it was during the early period of this century. In particular, there is a 
widespread recognition that exclusive management of forest resources for single objectives is no longer feasible as a 
long-term strategy. Pluralism is a convenient way to describe the interplay of this multiplicity of ideologies, interests, 
actors and organisations which have combined to create the current scenario. 

In turn, the research literature has become considerably more sophisticated, and has begun to recognise that a 
number of intermediate approaches have replaced the traditional dichotomy between public (or state) and private 
sector arrangements for the delivery of goods and services in this sector. This paper contributes to the development of 
this burgeoning literature by making explicit some of the institutional features of these new forest· management 
regimes. It introduces the concept of "shared production, " defined as a regime in which a range of stakeholders 
collaborate for the delivery of a public good or service. The paper discusses conditions under which such regimes are 
likely to be effective and specific aspects of forestry which affect the feasibility of such regimes. It uses the analytical 
tools developed in the paper to discuss a number of possible shared production regimes in this sector, and concludes 
with some observations about the nature of the challenges facing the research community. 

Outils analytiques pour l 'evaluation du pluralisme institutionnel en 
foresterie 

Sommaire 

Durant la majeure partie de !'ere moderne, la foresterie industrielle constituait la forme dominante d'utilisation 
forestiere, et les operations ant ete communement gerees par le biais de concessions accordees aux grandes 
entreprises privees ou directement aux organismes publics. Toutefois, dans les annees 70, les preoccupations relatives 
aux retombees a long terme sur l'environnement de la perte des forets tropicales et de la baisse de la biodiversite, 
ainsi qu 'aux moyens d 'existence des populations pauvres dependant des forets dans le monde en voie de 
developpement, ant concouru a creer un environnement different du point de vue qualitatif pour la planification et 
l'amenagement forestiers. En particulier, la foresterie a commence a faire l'objet depressions supplementaires a 
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mesure que !es groupes militant pour la conservation, le deve/oppement rural et !'attenuation de la pauvrete ant eu 
voix au chapitre. On pensait que le seu/ moyen de continuer a developper /'utilisation des produits forestiers etait de 
lancer une vaste campagne de boisement et de plantation d'arbres, qui creerait de nouveaux peuplements et 
permettrait ainsi d 'alleger, dans une certaine mesure, la press ion exercee sur /es reserves naturelles existantes. On 
estimait aussi que le secteur public, a lui seul, aurait du ma/ a gerer une campagne de ce type, et depuis la fin des 
annees 70, on assiste a de nombreux efforts visant a reorienter l'amenagement des ressources forestieres vers des 
mode/es plus integres et participatifs. 

Une serie de nouvelles approches sont apparues en foresterie au cours des vingt dernieres annees, en collaboration 
avec !es interets et !es parties prenantes qui avaient toujours ete exclus ou qui n 'avaient pas su trouver un appui 
politique a leurs revendications. Le contexte forestier actuel est caracterise par une grande variete d'acteurs et 
d 'organisations qui sont interesses a la gestion des ressources et aux resultats. Les objectifs du secteur fores tier se 
sont multiplies, et ii n 'est guere surprenant que l 'amenagement forestier so it beaucoup plus complexe qu 'ii ne l 'eta it 
au debut du siecle. En particulier, ii est desormais universellement reconnu que la gestion exclusive des ressources 
forestieres appliquee a des objectifs isoles n 'est plus acceptable comme strategie de long terme. Le pluralisme 
represente une fa<;on commode de decrire !es correlations de cette multiplicite d'ideologies, d'interets, d'acteurs et 
d'organisations qui concourent a Creer le scenario actue/. 

A leur tour, /es publications scientifiques sont devenues beaucoup plus poussees, et ant commence a reconnaitre que 
des approches intermediaires ant remplace la dichotomie traditionnelle entre !es mecanismes du secteur public (Etat) 
et du secteur prive pour ojfdr des biens et des services dans ce domaine. Cet article contribue au developpement de 
cette litterature en pleine expansion en explicitant certaines des caracteristiques institutionnelles de ces nouveaux 
regimes d 'amenagement forestier. fl presente le concept de "production partagee, " definie comme le regime oit un 
ensemble de parties prenantes collaborent a la prestation d'un service ou d'un bien public. L 'article examine !es 
conditions d'efficacite de ces regimes et certains aspects specifiques de la foresterie qui peuvent affecter leur 
faisabilite. fl recourt aux outils analytiques decrits pour etudier plusieurs regimes possibles de production partagee, et 
conclut par des observations sur la nature des enjeux que doit affronter la recherche. 

Shared Production Regimes - Some 
Defmitional Issues 

Academic interest in institutional issues in natural 
resource management can be traced at least as far back 
as Garrett Hardin's (1968) 'The Tragedy of the 
Commons,' an article which was interpreted as being 
extremely pessimistic about the viability of 
community-based regimes. It is now widely recognised 
that the sorts of arrangements that were discussed by 
Hardin are an example of what is known as open 
access, a situation in which no identifiable entity has the 
right to exclude others from the use of the resource. 
Common property is seen as distinct, characterised by 
arrangements in which a well-defined group of resource 
users manage a resource in common, and develop rules 
which regulate access and use. Community-based field 
studies have demonstrated the existence and long-term 
stability of common property resource management 
regimes. Developments in the theoretical literature have 
shown that co-operative behaviour may be rational for 
individuals in group situations, and that incentives to 
over-exploit natural resources are not necessarily 
dominant. Current thinking recognises institutional 
pluralism, and the conventional wisdom suggests that 
private property, common property and state property 
should be viewed as three alternative regimes for the 
care of natural resources. Mechanisms for exclusion 
and regulations for use can be imposed under each of 
these arrangements, and they have been associated with 
varying degrees of success across different empirical 
circumstances.' 

While the traditional legal typologies of private 
property, common property and state property are 
useful theoretical abstractions, they are not flexible 
enough to accommodate the subtle and incremental 
variations which characterise real-world resource 
management regimes. The present discussion focuses 
on one important institutional characteristic of such 
regimes, as traditionally defined: viz., the existence of a 
single controlling entity, who has the responsibility for 
decision-making and management. In private property 
arrangements, this is usually the individual smallholder 
(farmer), or the manager in a corporate body such as a 
firm. Community-management regimes usually consist 
of a group of co-owners, who function as a single 
corporate entity, with shared interests, as well as norms 
and rules for enforcing these interests. Often, the key 
tasks are delegated to a smaller group, such as an 
executive committee, but decisions reflect the interests 
of the larger corporate group. Under state management, 
decisions are usually made by a bureaucratic agency or 
forestry department, which is the controlling entity. In 
each of these regimes, inputs for resource management 
are either directly owned by this principal entity, or are 
hired in by it, and are under its control. The principal 
organises and combines resources in a manner which 
optimises its own returns, and undertakes the tasks of 
monitoring and assessing input performance. It is also 
the residual claimant after payments have been made to 
all other inputs, and this provides incentives to the 
principal for undertaking the tasks of management. 
Since these tasks are concentrated in the hands of a 
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single entity, such resource management regimes are 
defined here as pure. 

In contrast to pure regimes, shared production regimes 
are defined in this paper as those which produce goods 
or services by utilising inputs from (at least two) 
individuals or legal entities who are not part of the 
same organisation, and are not under the control of a 
single principal. Each partner independently decides the 
level of her input which is contributed to the shared 
production process. Instead of optimising returns to the 
principal, the objective function in a shared regime is 
jointly determined. Payments to each of the inputs are 
negotiated between the partners, as is the share of any 
residual profits after factor payments have been made, 
and no single entity has the right to re-negotiate these 
terms unilaterally. Shared regimes are frequently 'inter
sectoral,' in the sense that the collaborating partners 
belong to different 'levels' of social organisation, 
individual, corporate, collective, or state. 

Such arrangements are becoming increasingly 
common, especially in the context of natural resource 
management, and for the delivery of public services, 
areas that have traditionally provided the domain for 
state activity. This is partly due to the accumulation of 
a body of evidence that suggests that the state has been 
less than perfect in its stewardship of natural resources, 
as well as in the provision of public services. 
Furthermore, there is recognition that other groups 
perceive a substantial stake in these sectors, and are 
willing and able to contribute to these activities, either 
independently, or in conjunction with agencies of the 
state. The forestry context is one among many which is 
forcing a considerable rethinking of the traditional 
dichotomy between the public and private sectors, and 
there is an emergent discourse which describes a 
complex new institutional mosaic, consisting of a 
multiplicity of ideologies, interests, actors, 
organisations, legal frameworks, and informal 
arrangements, all collaborating to pursue a range of 
objectives.ii This empirical reality is difficult to 
describe using traditional ideas of private, common and 
state property, and the concept of shared production is 
developed here in response to the need for new 
analytical tools for the study of institutional pluralism. 

Similar arrangerrwnts have been discussed by 
institutional econorrhsts, especially in the context of the 
economics of the firm, as exemplified by Alchian and 
Demsetz's (1972) work on team production. In their 
analysis, Alchian and Demsetz defmed team production 
as a technique in which the output yielded by a team is 
more than the sum of separable outputs of each of its 
members. They suggested that this would be a sensible 
strategy if the surplus production under team 
production were large enough to cover .. _the costs of 
organising and disciplining the team.111 A related 
concept is that of co-production, which Ostrom (1996: 
1078-9) traces to discussions on urban governance at 
the Indiana University Workshop on Political Theory 

and Policy Analysis in the late 1970s. Participants in 
this group observed that in some production processes 
(for public goods and services), not all of the inputs 
that could potentially be used to produce an output 
were under the control of a single, public sector 
principal such as a government agency. In such 
circumstances, citizens could play an active role in 
producing certain goods and services, provided there 
were adequate incentives for their involvement. Co
production describes this potential for synergistic 
relationships between the "regular" producers of civic 
services (such as police officials, schoolteachers or 
health workers) and their traditional "clients" (citizens, 
students and patients). 

This paper builds on this body of earlier work, and 
proposes shared production regimes as a useful 
analytical device for understanding partnerships 
between different stakeholders for the delivery of goods 
and services that display varying degrees of 
"publicness."iv There is still a considerable gap in our 
understanding of these new structures, and of their 
specific distinguishing institutional features. The 
discussion which follows concerns itself primarily with 
two characteristics: first, the nature of the production 
process, which determines the technical scope for 
shared regimes; and second, the extent of transaction 
costs, which affects the economic viability of such 
regimes. 

PRODUCTION FUNCTIONS AND THE POTENTIAL FOR 

SYNERGY 

The production function represents the range of 
technological options available for the production of a 
good or service. What is being "produced" in the 
present context is not a pure private good, but a (quasi-) 
public good or service, which economic theory 
suggests is likely to be under-supplied by the private 
sector. The production function is inter-sectoral, and 
typically refers to the potential for inputs from the state 
(public) sector to combine with inputs from the private 
sector (individuals, communities, or corporations; more 
generally, civil society) for the production of public 
goods which have traditionally either been exclusively 
provided for by government, or not provided at all. v 
The production possibilities and the technical scope for 
specialisation and cooperation are likely to be related to 
the nature of the good or service which is being 
produced, as well as the social and political dynamic 
between state agencies and a range of stakeholders in 
civil society. 

One immediate concern is to ensure that there is some 
synergy between these different inputs; if they were to 
compete with one another, shared production would 
result in a lower output than aggregate production 
under pure regimes. Furthermore, inputs from these 
different stakeholders must not be perfect substitutes 
for each other since, in such a situation, shared 
production would not be a least cost strategy. 
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According to the principle of comparative advantage, it 
would be more economical for the lower cost input to 
specialise in production, and for the others to contract 
with it to ensure an adequate overall supply of the 
relevant public good or service. In technical terms, 
these restrictions are equivalent to the requirement that 
the production function displays complementarity.vi 
Inputs must be interdependent in a positive sense, and 
perfect substitution must not be possible. vii 

Output under a shared regime is not simply the 
aggregate of separable production by the public and 
private sectors, but rather a process through which the 
contributions of each stakeholder are structured in a 
complementary way so as to yield a higher level of 
joint productivity. This means that the marginal 
productivity of each input is a (positive) function of the 
other input.viii The logic behind this restriction is quite 
simple: if it were possible to produce the good or 
service separately in each sector, and then to add the 
separable production by each sector so as to yield the 
same output as under shared production, the former 
technique is likely to be preferable, assuming the costs 
of organising separate production in each sector are 
lower than the costs of organising the more 
complicated process of shated production. Thus, if 
inter-sectoral shared production regimes incur higher 
transaction costs than separable pure production in each 
of the sectors, then they must yield significant 
,productivity gains in order to be economically viable. 

TRANSACTION COSTS UNDER SHARED PRODUCTION 

REGIMES 

Transaction costs refer to the costs of arranging, 
monitoring and enforcing economic relations between 
agents. Transaction costs exist because information 
about exchange and contracting is less than perfect 
(Eggertson, 1988: 13-20). In such circumstances, 
production relations between agents give rise to costs 
associated with a range of activities, including 
searching for potential partners, bargaining, making of 
contracts, monitoring of behaviour, enforcement of 
contracts, and protection of property rights. In the 
present context, these costs can be conveniently 
discussed under three specific categories: ( 1) 
Establishment of common interests, or the negotiation 
of a common purpose for the shared production regime; 
(2) Determination of each partner's contribution to the 
regime, and monitoring and enforcement of this effort; 
and, (3) Determination of returns (payment) to each 
partner, and the basis for profit-sharing. 

(1) Establishing common interests: For a shared 
production regime to be established, the potential 
partners must be able to establish a commonality of 
interests, and determine common objectives for the 
regime. While the production function may provide a 
technical basis for co-operation, determining the 
optimal production plan is likely to be more 
complicated, given the private interests of the parties to 
the regime, and the manner in which each of the 

partners relates to the other(s). As Seabright (1993: 
115-6) elaborates, conflict over a common production 
plan is likely to take place unless there are "complete" 
risk-sharing opportunities. If production decisions 
expose partners differentially to risk under specific 
contingencies, and there is no procedure to compensate 
for such exposure, the choice of production plan would 
have a significant direct impact on agents' well-being.ix 
Seabright concludes that it may be very difficult to 
resolve such conflicts of interest, and that regimes for 
resource management may break down if appropriate 
risk-sharing arrangements cannot be instituted. Clearly, 
such a situation would preclude any further discussion 
of shared production. In the current context, the 
maintenance and management of forest resources is 
taken to be of mutual interest to potential partners, thus 
providing a minimal basis for co-operation, but it is 
recognised that this may not be sufficient to resolve all 
conflicts of interest over the production plan. 
Furthermore, if the costs of establishing common 
interests are a function of the number of stakeholders, 
then these costs would be higher under shared 
production than under the alternative pure production 
systems. 

(2) Determining each partner's role in the regime, 
monitoring and enforcement: Assuming that a common 
production plan can be negotiated, partners must then 
agree on their individual roles in implementing the 
shared regime. The principle of specialisation suggests 
that partners should contribute skills according to their 
comparative advantage. In common with other 
collective management arrangements, however, there 
may be private incentives under ·shared production 
regimes which encourage non-co-operative or 
opportunistic behaviour. If monitoring is difficult or 
costly, each partner can shirk by reducing her own level 
of input and free-riding off the efforts of the other. 
Such behaviour may be prevented by formally 
structuring the regime in a manner which punishes non
co-operation ·and rewards good performance, or by 
informal mechanisms which promote socially-oriented 
behaviour. 

Formal mechanisms require detailed contractual 
agreements setting out each partner's obligations, and 
assume the existence of some acceptable third-party 
mechanism for monitoring performance as well as for 
resolving disputes. The cost of institutionalising such 
mechanisms is likely to be non-trivial. A further 
possibility is the delegation of management 
responsibility to an agent or group of agents, analogous 
to managers in a classical firm, who undertake the tasks 
of organising inputs, monitoring performance, and 
instituting a system of rewards and punishment. 
Clearly, the regime must be structured so that the 
interests of these agents are aligned with those of their 
principals (the 'owners'), and this is usually achieved 
by a combination of incentives and rewards (such as 
share options and bonuses linked to performance), and 
monitoring and control. Altering the regime in this 
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manner would make it similar to a pure corporate 
regime, and in some cases it may be desirable to 
undertake such a transformation if the costs of co
ordinating shared production are high (although it is far 
from clear that potential stakeholders would consent to 
subsuming their independent identities in such a 
corporate structure} 

Informal mechanisms are those that promote collective
oriented behaviour by individuals, even if this appears 
to be costly. Results. from the theory of repeated games 
in economics demonstrate that it is rational for 
individuals not to defect from co-operative strategies in 
the context of long tenn and repeated group interaction 
(Seabright, 1993). Furthermore, individuals are often 
not solely motivated by self-interest, and there is 
support for the proposition that socially oriented 
behaviour may dominate some group situations.x 
Incentives for opportunism may be lower if partners 
"trust" each other not to exploit the dependent 
relationship. If there is an existing stock of "social 
capital," possibly because of a history of co-operative 
activity, there would be incentives for individuals to 
promote group interests, and to engage in norm-based 
or customary behaviour (Seabright, 1997). In addition, 
social capital can be created (and destroyed) by 
changes in legal structures, formal institutions, and the 
active mobilisation of political support for particular 
objectives, and such strategies would lower the 
transaction costs of implementing shared production. 

(3) Determining returns to each partner: The third area 
of potential conflict concerns payment to each of the 
partners and the manner in which final output is to be 
shared. Economic theory suggests that returns should 
be related to the marginal productivity of each of the 
inputs, but this is difficult to determine under shared 
production because of the complementarity displayed 
in the production function. xi In practice, payment to 
inputs and the distribution of final output are likely 
emerge as the outcome of bargaining between the 
partners. This is subject to the "participation 
constraint," which requires that the returns to each of 
the partners from the shared production regime must be 
at least as high as the returns from the next best 
available use of their resources. The final shares under 
such an arrangement would reflect relative bargaining 
power, which is determined by the nature of other 
options available to each party, as well as the specific 
interaction between the partners to the regime. 

Net gains under shared production will be positive as 
long as the increased output due to the complementarity 
of inputs in the production process is higher than the 
transaction costs associated with organising common 
interests, reducing incentives for opportunism, and 
negotiating returns to each of the partners. Clearly, the 
economics of shared production regimes is concerned 
with both the technical scope for complementarity, as 
well as the extent of transaction costs. These are partly 
determined by the characteristics of the resource under 

question. The next section discusses some features of 
forests and forestry, with specific reference to their 
impact on the technical and economic feasibility of 
shared production. 

Synergy and Transaction Costs in Forestry 

Physical and institutional characteristics of forest 
resources define the context within which management 
regimes have to operate. Forests are renewable natural 
resources, and thus can be sustainably harvested 
without necessarily inflicting long term damage on the 
health of the resource. In common with other renewable 
resources, any existing forest inventory embodies both 
standing output and productive capital, and there is a 
trade-off between present use and further accumulation 
of capital. Forests are able to satisfy multiple uses due 
to the joint production of goods (both timber and non
timber forest produce) and services (ecological as well 
as amenity) from any given stand of forests. Long 
gestation periods are typically associated with forestry 
operations, owing to the slow growth of forest species, 
and the production cycle is considerably longer than 
that for most agricultural crops. Forests are local 
common property resources, since the consumption of 
goods and services is competitive (or rival), and the 
cost of excluding potential users is high. Institutionally, 
they may be managed under a variety ofregimes, but a 
particular distinguishing feature is the possibility of 
separating rights over trees and forest products from 
rights over the land on which these are found. These 
resource characteristics have an impact on the potential 
for complementarity in production techniques, as well 
as on the extent of transaction costs, thereby affecting 
the economic feasibility of shared production 
arrangements in this sector. 

TRADE-OFF BETWEEN PRESENT AND FUTURE USE 

The classic management problem for renewable natural 
resources such as forests, fisheries and livestock arises 
because of the trade-off between harvesting for present 
consumption and preserving the stock for future use. 
Lower current consumption increases resource growth, 
which is a function of current stocks. The economic 
problem is to determine the optimum rate of harvest 
given current preferences and rates of discount (for a 
simple exposition, see Neher, 1990: 59-83). This 
decision is likely to be contested in a shared production 
regime because potential partners differ over the choice 
of production plan itself, and because the choice of 
production technique affects the nature of final harvest, 
and hence the returns received by each partner. The 
production plan involves choosing between 
preservation and harvest in any given time period, and 
determining an optimal rotation for the forest stock. 
Stakeholders may have different endowments, and this 
may be reflected in different abilities to postpone 
current consumption needs in favour of preservation for 
future use. Partners may differ regarding the relative 
merits of preservation of forests for ecological and non
use values versus harvesting for present uses. Finally, 
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there may be differences over the length of rotation: 
harvests of mature, older trees from long rotations 
primarily produce high value timber from the main 
trunk, while young trees from shorter rotations yield 
greater flows of non-timber values and minor forest 
products, such as leaves, fruits, tender shoots, barks, 
etc. These products are not equally valuable to all forest 
users, hence potential· partners may have significant 
differences over these choices, raising the transaction 
costs associated with shared production. 

MULTIPLE USES 

The multiple-use character of forests refers to the joint 
production of a variety of goods, such as timber, 
firewood, forage and fodder, fruit, latex, and other non
timber forest products, as well as the ability of standing 
forests to satisfy a number of ecological, aesthetic and 
recreational functions.xii The existence of multiple uses 
offers both an opportunity and a threat to the 
negotiation of a common production plan. The 
opportunity arises because those uses which can be 
satisfied simultaneously are mutually compatible, and 
can form the basis for establishing common interests. 
Multiple stakeholders can be given legal rights over 
different goods and services, increasing incentives for 
collaboration. If the private interests of each of the 
potential partners can be accommodated without 
conflict, the problems which arise due to differential 
exposure to risk are likely to be minimised, and the 
costs of establishing a shared production regime are 
likely to be low. In other situations, however, multiple 
uses conflict with each other, such as the 
incompatibility of a purely preservationist strategy for 
maintaining biodiversity with one which requires 
periodic harvests of forest resources to meet 
consumption needs. In such circumstances, agreement 
on a common production plan may be very difficult 
without some compensatory mechanism, and this limits 
the extent to which mutually beneficial agreements 
between potential resource users can be negotiated.xiii 

LONG GESTATION PERIODS 

The need for a stable and secure policy environment for 
planning forestry activity arises because of the long 
time periods associated with such operations. The 
gestation period is much longer than competing 
agricultural land uses, and typically longer than many 
industrial projects. This means that long-term price 
trends, policy expectations, and reliable contracts are 
unusually important in this sector, since they help 
reduce uncertainty. The lack of long-term stability may 
create incentives for forest managers to behave 
opportunistically and obtain available short-run gains 
before unpredictable changes in policies and contract 
terms can occur. While formal legal arrangements and 
stable policy frameworks are essential to encourage 
tenure security and long term investment, informal 
networks and trust are forms of social capital which 
provide a valuable means of encouraging 
entrepreneurial activity and reducing such perverse 

incentives. To the extent that shared production 
regimes promote such informal networks and 
interaction, they contribute to the accumulation of 
social capital. Structured collaboration with other 
stakeholders provides the stability required for making 
long-term decisions, and may serve to reduce some of 
the uncertainty associated with forestry operations. 

LOCAL COMMON PROPERTY RESOURCES 

Forests are local common property resources, in the 
sense that it is expensive to exclude potential resource 
users from access. The more exclusive the production 
arrangement, the higher the costs of enforcing the 
regime. Clearly, shared production regimes would be 
associated with lower enforcement costs than pure 
regimes, since they include a greater range of 
stakeholders. Shared regimes may be more efficient, 
since resource users who have a partial stake in the 
long term health of the resource are more likely to 
abstain from over-exploitation than those who have no 
rights, or are engaging in illegal extraction. Users 
would be able to specialise in those tasks in which they 
have a comparative advantage, and partners to the 
regime would share in the costs of enforcement and 
monitoring, and may be relatively more successful in 
excluding other claimants than a single resource owner. 
Thus, there is significant potential for synergy among 
different stakeholders in the tasks of enforcing property 
rights and excluding non-owners from access to local 
commons such as forests. 

SEPARATION OF TREE TENURE AND LAND TENURE 

The ability to separate tree tenure from land tenure has 
the potential to increase the number of legal 
stakeholders in a management regime. The bundle of 
rights which are embodied in trees can be allocated to 
different individuals and groups, as can the rights to 
enjoy the flow of services from the forest system as a 
whole.xiv If tree tenure and land tenure are allocated to 
different individuals, the rights of other stakeholders 
over trees, their products and system-wide forest 
services may be seen to attenuate the ownership rights 
of the landowner. While this may reduce the value of 
landholding and the potential price which a landowner 
may expect to receive from land sales, it provides the 
forest manager (tree tenure holder) with the security 
that she will enjoy the returns from her investment in 
tree cultivation. Given the long periods associated with 
forestry operations, such arrangements would provide 
strong incentives for potential resource managers to 
participate in shared forestry operations, even if they 
are not conferred any rights over land. Such 
arrangements may be particularly significant in 
facilitating the reform of state forestry operations, since 
states often attempt to encourage the participation of 
other stakeholders in forest management, but are 
reluctant to give up ownership rights over state forest 
lands. 
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This brief discussion suggests that the specific 
characteristics of forestry are important considerations· 
for the choice of production and management 
arrangements. In particular, negotiation costs would be 
higher under shared production because potential 
partners would find it difficult to agree on optimal 
rotation periods, on the choice between present and 
future use, and on the choice among competing 
products and services from forests. ·However, mutually 
compatible multiple uses and the possibility of 
separating land tenure from tree tenure offer incentives 
for collaboration, since potential partners can be 
assured of rights over specific goods and services in 
return for participation. Furthermore, shared production 
regimes may reduce some costs relative to pure, single 
manager regimes, specifically those associated with 
long gestation periods and the difficulty of excluding 
encroaches from local common property resources. 

Stakeholders in the Forestry Sector 

Identification of the principal stakeholders in the 
forestry sector allows us to analyse the range of 
interests which may potentially be represented in 
management regimes. In an earlier application of the 
stakeholder approach to natural resource management, 
Grimble, et al. (1995: 4) define stakeholders as "all 
those who affect, and/or are affected by, the policies, 
decisions, and actions of the system; they can be 
individuals, communities, social groups or institutions 
of any size, aggregation or level in society. The term 
thus includes policy-makers, planners and 
administrators in government and other organisations, 
as well as commercial and subsistence user groups." 
They elaborate their framework by suggesting a macro 
to micro continuum, which is used to classify 
stakeholders at different levels (global, national, 
regional and local) as well as to identify their resource 
interests in the forestry sector. Using such a broad 
definition, the principal potential stakeholders with an 
interest in the forest sector are: future generations; 
multilateral organisations and donor agencies; foreign 
governments; pressure groups, environmental lobbyists, 
conservation organisations and industry coalitions, both 
international and national; international and national 
forest industry (both extractive and forest-based 
industry); consumers at every level from the global to 
the local; non-governmental organisations (NGOs) at 
every level; national governments and policy planners; 
political parties, national and provincial/regional; forest 
traders at the national, provincial and local levels; 
academics and intellectuals; forest departments; 
regional and provincial authorities; downstream 
communities; local government; local bureaucrats; 
logging companies and sawmills; forest dwellers; 
forest-fringe farmers; livestock keepers; and cottage 
industry and small scale artisans. 

Clearly, not all of these stakeholders are in a position to 
participate directly in the management of forests, even 
though they may affect or be affected by activity in this 
sector. What is of initial analytical significance is to 

identify the different levels and types of stakeholders 
who may participate in such regimes at the 
implementation, or operational stage. Their interests 
and concerns define the potential for shared production 
regimes in the forest sector. Other interest groups and 
stakeholders affect outcomes by influencing the wider 
context within which such regimes operate, even 
though they may have no direct role in forest 
management. 

One important dimension of a forest management 
regime is control over the land on which trees are 
located. xv In pure regimes, the landowner is usually the 
forest manager, although she may hire in specific 
inputs to complement her own efforts. In shared 
production regimes, the land owner need not have sole 
responsibility; for forest management, and other 
stakeholders may play a more direct role in defining 
regime objectives, determining levels of input and 
effort, and have a share in the outputs. Land ownership 
can rest at one of three levels, the individual, the 
community, or the state. A further distinction is made 
here between private individuals (households) and the 

· xvi pnvate corporate sector. 

The incentives which drive land-use decisions for 
private households are not necessarily identical to those 
facing corporate decision makers, although 
corporations are often legally defined as persons. 
Furthermore, private individuals are likely to differ 
from the corporate sector in their attitudes to, as well as 
their ability to bear, risk, and this has an influence on 
forest management practices. Corporate organisations 
are also distinguished from communities, although their 
internal structure is not dissimilar to the type of group 
decision making which characterises communities. In 
particular, communities usually share some prior 
commonality of interest, while members of a corporate 
organisation typically come together for a single 
purpose, which defines corporate objectives. This also 
suggests that the role of informal internal enforcement 
mechanisms such as norms and trust is likely to be 
greater in communities than in corporate organisations. 
Thus, there are four broad categories, individual, 
corporate, community and state, each of which may be 
the land-owning partner associated with shared 
production regimes. 
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TABLE 1: Potential Stakeholders in the Forestry Sector 

Level Potential Stakeholders 
Global Future generations 

Multilateral organisations/donor agencies 
Foreign governments 
International pressure groups, including environmental organisations, and industry coalitions 
International forestry industry, both extractive and forest-based industry 
International consumers 
International NGOs 
Foreign academics/intellectuals 

National Future generations 
National governments, policy makers, and state agencies 
National political parties 
Forest departments 
National pressure groups, including environmental organisations, trade unions, and industry coalitions 
Forest-based industry, including traders 
Consumers 
National NGOs 
Academics/intellectuals 

Provincial/ Provincial/regional governments 
Regional Provincial/regional political parties 

Forest departments 
Provincial/regional pressure groups 
Forest-based industry, including traders 
Extractive industry, especially logging companies and sawmills 
Consumers 
Provincial/regional NGOs 
Downstream communities 

Local Local government 
Local forest bureaucrats 
Local groups, including traditional and community groups 
Forest-based industry, including traders 
Extractive industry, especially logging companies and sawmills 
Local consumers 
Local NGOs 
Downstream communities 
Forest dwellers 
Farmers 
Livestock herders 
Cottage industry and small-scale artisans 

Adapted from Gnmble, et al (1995), p.11. 

It is useful to discuss the resource interests of these four 
principal landowning stakeholders in the forestry 
sector. Private households in this context include forest 
dwellers, forest-fringe farmers, livestock keepers as 
well as rural artisans, all individuals who have a direct 
dependence on forest resources for their livelihood. 
Objectives may include income generation, ensuring 
household livelihood and food security, and optimising 
the use of labour and land, as well as ensuring self
sufficiency in energy inputs. Individuals participate in 
shared production regimes in their own capacity as 
resource users, or as members of a group. In the latter 
case, once the interests of the group have been defined 
and agreed upon, individual interests are subordinated 
to those of the community, which becomes the relevant 
unit of analysis. As the literature on collective action 
demonstrates, we cannot assume that private and 
community interests coincide; thus, individuals in 

group resource management regimes may sometimes 
be required to act in ways that are contrary to narrowly
defined self-interest. The interests of the community 
are often more than a simple aggregation of individual 
interests, and forests may have specific cultural, 
religious and symbolic associations which manifest 
themselves at this level, in addition to producing flows 
of timber and non"timber forest products, as well as 
services. The commercial corporate sector consists of 
logging companies, sawmills, as well as industrial users 
of forest raw materials, all of whom have a direct 
interest in maximising the flow of marketable products 
and services from the forest. Non-governmental 
organisations (NGOs) usually have specific objectives, 
such as poverty alleviation, provision of basic needs, 
forest preservation, conservation of biodiversity, etc., 
and these are reflected in their activities in the forest 
sector. Finally, the state plays a direct role in forestry 
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and related operations through the actions of the local 
bureaucracy, especially (although not exclusively) 
those officials belonging to the forestry agency or 
department. The state may engage in direct production 
and sale of forest products and services, enjoy royalties 
from leasing out state-owned forest resources, or levy a 
range of direct and indirect taxes on forest users and 
producers. The state also represents the interests of 
wider society in the forest, principally for non-market 
values such as ecological services and recreational and 
aesthetic functions. 

Table 2: Interests of Landowning Stakeholders in 
Shared Production Regimes . 

Landowner Resource Interests 
Individuals Income generation; livelihood 

and food security; optimising 
labour and land use; energy 
self-sufficiency 

Communities Timber and non-timber forest 
products and services; cultural, 
religious and symbolic 
functions 

Corporate Marketable forest products and 
Business services 
Corporate Poverty alleviation; provision 
NGO of basic needs; forest 

preservation; biodiversity 
conservation 

State Marketable forest products and 
services; royalties and resource 
rents; direct and indirect taxes; 
ecological services; recreation 
and aesthetic functions 

Apart from these landowning categories, other groups 
have an interest in forest management systems, either 
because they are directly affected by outcomes in this 
sector, or because they have a less narrowly self
interested concern for forest resources (see Table 1). 
These groups may be found at the local, regional, 
national and international levels, and their principal 
interests include access to forest products, protection of 
soil, water and climate regimes, tourism development, 
and conservation of biodiversity (Grimble, et al, 1995: 
11). Some of these groups would enter shared 
production regimes directly as· partners, by entering 
into collaborative agreements with the landowners. 
Such agreements may be formal or informal, but would 
set out some basic expectations about each partner's 
rights and responsibilities, and their expected 
contribution to the shared production regime. Other 
stakeholders have a less direct role to play, but 
influence outcomes by altering policy and legislation, 
changing the nature of market opportunities, 
influencing developmental priorities, and by using 
control over funding and credit to leverage particular 
types of resource use practices. xvii Intellectuals, 

environmental and other special interest groups, donors 
and multilateral agencies also have an important 
influence on the policy environment, and generate 
support for specific modes of implementation which 
have implications for the choice of forest management 
strategy. 

Given the range of potential stakeholders, establishing 
a shared production regime and determining the 
partners to such a regime is not likely to be a 
straightforward task. Since transaction costs are likely 
to rise with an increase in complexity, it is necessary to 
justify the adoption of specific strategies, and to 
demonstrate the potential gains which may be realised 
from such arrangements. Two general design principles 
which emerge from the present analysis are that it must 
be possible to identify complementarity and synergy 
between the inputs of the partners to the regime; and 
that the scale of transaction costs associated with 
establishing and enforcing the regime must not be large 
enough to offset any potential productivity gains 
associated with the shared production arrangements. 
These are likely to be influenced by the nature of the 
resource, the interests and identity of the potential 
partners to the regime, and the nature of previous 
interaction (if any) among these stakeholders. The next 
section illustrates these principles with reference to 
some specific shared production regimes in the forestry 
context. 

Shared Production Regimes in Forestry 

The discussion of pluralism is a relatively recent 
phenomenon in the institutional and forestry literature, 
although its practice has a somewhat older tradition. 
Some of the projects which have been introduced in the 
last two decades have been explicit about their pluralist 
intentions, while others have implicitly embraced this 
perspective without recognising it as a central feature. 
This section discusses six specific regimes in some 
detail, three on private lands, and three on state lands. 
On private lands, the regimes are farm forestry on 
individual lands; woodlots on community lands; and 
industrial forestry on corporate lands. On state lands, 
the possible regimes are individual tree tenure; 
community participation; and corporate forestry.xviii It 
is assumed that the context of discussion is one in 
which the landowning stakeholder is unable to 
undertake or sustain forestry activity without support 
from some other agency or group; thus, there are 
specific constraints which affect the functioning of pure 
resource management regimes, and shared production 
may be one way of addressing these constraints. The 
analysis concentrates on identifying synergy between 
different stakeholders, but clearly each of the regimes 
would be subject to transaction costs associated with 
organising common interests, reducing incentives for 
opportunism, and negotiating returns, as discussed 
earlier. 
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Private Lands - Individual, Community and 
Corporate 

FARM FORESTRY ON PRIVATE FARM LANDSxix 

Farmers have planted trees as part of their land-use 
systems in many different contexts ever since the 
establishment of settled agriculture. The promotion of 
farm forestry and agroforestry as a policy bbjective, 
however, has a more recent origin, emerging out of a 
widespread perception in the 1970s that poor 
populations in the developing world were facing an 
acute shortage of domestic fuel. The woodfuel crisis, as 
this came to be known, referred to the growing gap 
between demands (as estimated by household energy 
surveys and population growth rates) and available 
supplies from natnral forests. The solution (referred to 
by Dewees, 1995, as the 'woodfuel orthodoxy') was to 
encourage farmers and smallholders to grow trees on 
private farm lands, thereby meeting their own 
livelihood objectives and also reducing the pressure of 
subsistence demands on state forests. 

Since tree cultivation on farms was to be encouraged 
and promoted under these initiatives, it was not a 
strategy spontaneously chosen by farmers themselves. 
Intervention was based on the belief that the crucial 
constraints for farmers were information about tree 
growing opportunities, technical advice about inputs, 
and credit to meet the costs of the initial outlay. It was 
assumed that it would be sufficient to make the 
technology and inputs available to farmers, and that 
once tree planting was seen by them as an option, it 
would be the preferred response to their shortage of 
domestic fuel. Clearly, state agencies were well
positioned to provide this assistance, and there would 
appear to be synergy between these inputs and those of 
private farmers. Furthermore, although the production 
of trees on private farm lands would yield goods for 
private consumption, the objective of farm forestry and 
agroforestry in this guise was very obviously a public 
one, and it can be seen to be a shared production 

· regime as understood in this paper. 

Subsequent research has shown that the assumptions 
behind this approach were deeply flawed, primarily 
because tree planting was not analysed as part of a 
household's overall livelihood strategy, but as a single 
response to a specific scarcity. The literatnre 
demonstrates that farmers plant trees if this optimises 

. their use of land, labour and capital resources with 
respect to the options available to them both on and off 
the farm. Tree growing is not costless, and farmers will 
devote resources to this activity only if it yields 
superior retnms to available altematives. In some cases, 
trees were grown . to maintain supplies of wood 
products as the availability of off-farm resources 
declined, but in many others, households responded to 
scarcity by sharing cooking arrangements, increasing 
labour devoted to collection, substitnting between fuels, 
migrating, or engaging in nomadism and transhumance. 
Trees were often seen simply as a lucrative cash crop 

(not a subsistence commodity), especially since the 
'segmented' wood market offered higher retnms to 
trees which could be converted to pulp, small timber 
and poles than to trees sold as fuelwood.xx In other 
cases, trees were planted by labour-scarce households 
in response to an increase in off-farm employment 
opportunities, since they entailed lower input and 
supervision costs. Trees were also planted in response 
to declining soil fertility and agricultnral productivity, 
in order to produce organic mulch, provide shade, soil 
nutrients and energy, and to regulate local wind and 
water cycles. Finally, in some cases, as land use 
intensified, trees were planted to fence fields and to act 
as boundary markers. 

This experience suggests that there is a diverse set of 
reasons for farmers to adopf tree cultivation on private 
farm lands. What the analysis in this paper suggests is 
that other stakeholders may play a role in farm forestry 
if their inputs complement those of the farmers in 
pursuit of these objectives. Thus, shared production 
regimes should address specific market failures or 
policy-related impediments which prevent farmers from 
adopting trees as part of their own livelihood strategies. 
Market failures include imperfections in capital 
markets and the availability of credit (especially in the 
light of the long gestation period and risks associated 
with tree farming); under-development of wood 
markets; and poor information about the availability of 
tree growing options. State agencies may step in by 
providing credit, market support (information, as well 
as specific measures such as minimum procurement 
prices), and relevant technical advice, but there is a role 
for other stakeholders as well, especially the 
commercial sector and NGOs. Private business 
(including financial institntions) may enter into long 
term agreements with farmers for the purchase of 
specific tree crops, and provide initial credit as well as 
an annual flow of income to meet short-term needs in 
retnm for the trees as collateral. xxi NGOs may also h~ve 
a role in organising collective credit arrangements, as 
well as provide marketing support, especially for small 
farmers. 

Policy-related impediments arise either as an outcome 
of deliberate state action, or as unintended 
consequences of policies in other sectors. These clearly 
need to be addressed by the state, although other groups 
may have a role in creating awareness of these 
contradictions. In the context of farm forestry, it has 
been observed that many countries have extensive 
restrictions on private harvesting and transport of trees, 
primarily to prevent illegal harvesting from state 
forests. The impact of these restrictions is to increase 
the costs of private tree cultivation, and often also lead 
to corruption and extortion. Tenure policy sometimes 
does not recognise private rights to trees, even when 
cultivated on private lands, so farmers have no interest 
in tree plantation and care. A range of subsidies may 
also alter incentive structnres in unintended ways; for 
instance, subsidies to altemative fuels or to wood 
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imports may be motivated by a desire to shift 
consumption pressures away from natural forests, but 
may actually depress commercial returns to tree 
growing. Subsidies to the cultivation of other crops 
may affect the relative attractiveness of tree farming. 
Finally, subsidised supplies of tree products from state 
forests may actually compete with the output :from 
private farms, setting up a conflict between private and 
state forestry. If state action is to complement private 
initiatives to promote production of trees on farm lands, 
such policy-related conflicts need to be minimised or 
eliminated. xxii 

WOODLOTS ON COMMUNITY LANDS 

Community lands are often held collectively by groups 
for the pursuit of specific shared objectives, such as 
grazing and the production of tree products, as well as 
for spiritual and cultural purposes. These lands are 
often poorly maintained and inadequately stocked, or 
may be under de facto private control because of 
encroachment and occupation by locally powerful 
interests (Jodha, 1992). Such lands are potentially 
available for community-based forestry activity, and 
there may be a role for other stakeholders to participate 
such regimes. 

The first requirement is for the community itself to be 
organised internally for collective action. This is often 
difficult, especially if there is a long history of 
conflictual focal relations, or the local community is 
heterogeneous. Baland and Platteau (1996: 302-12) 
distinguish between three sources of heterogeneity 
which affects collective action by local communities: 
first, because of cultural differences such as caste and 
ethnicity; second, because of different interests; and 
third, because of different initial endowments. Their 
analysis suggests that the first two sources of 
heterogeneity may be serious enough to preclude 
collective action, but they demonstrate that differing 
initial endowments may be compatible with 
cooperative behaviour. In this context, outside agents, 
including NGOs and state officials, may play a key role 
in facilitating community action, and providing support 
for local initiatives to manage community resources 
(Poffenberger, 1990). Such measures eliminate 
mistrust, and help build social capital in order to 
promote collective action. 

Assuming that the collective action problem has been 
addressed, specific areas in which community 
initiatives may be supported by other stakeholders 
include technical support from foresters and NGOs; 
marketing support :from state agencies and NGOs; and 
credit from the state, NGOs and from the private sector. 
The state and the private sector (both corporate and 
NGOs) may have resources to invest in forestry, but 
may lack access to adequate land, while communities 
may have rights over land, but inadequate surpluses to 
set aside areas for tree cultivation. This may provide 
the basis for synergy, and shared production 
arrangements may emerge for the cultivation of trees 

on community lands. Priorities and objectives would be 
determined through a process of bilateral bargaining, 
but regimes would be sustainable only if each of the 
contracting partners perceived the rewards as 
adequate.xxiii Furthermore, as in the case of farm 
forestry, the state can play a crucial indirect role by 
removing policy related constraints which affect 
community forestry efforts, such as restrictions on 
cultivation, harvesting or trade. The state also provides 
tenure security and protects property rights for the 
group, especially against the claims of other 
communities, as well as against powerful local political 
interests who may attempt to 'privatise' community 
assets. 

INDUSTRIAL FORESTRY ON CORPORATE LANDS 

Tlie private business sector has an interest in the 
cultivation of trees which are required as inputs into 
industrial and commercial uses. In the absence of 
captive sources, such as plantations, this sector makes 
claims upon supplies from other sources, including 
smallholders, community forests, state forests, as well 
as imports. It may be seen to be desirable to promote 
industrial forestry on private corporate lands in order to 
reserve other categories of land to meet livelihood 
related, ecological and recreational demands upon 
forests. Forest-based industrialists also argue that some 
uses, such as the production of paper and paper 
products, are of great importance since they contribute 
to the growth of human capital, and hence that such 
industries should be seen to be providing a quasi-public 
good. 

However, there needs to be a specific case for the direct 
participation of other stakeholders in regimes for the 
management of industrial forestry. One area in which 
such support may be required is research and 
development, as well as training of personnel for the 
management of commercial forestry operations. These 
are areas, which are associated with increasing returns 
and scale economies, and private sector investment in 
such activity may be less than optimal. The 'state may 
also play a role in eliminating policy related restrictions 
on private sector forestry activity, such as limitations 
on the size of landholding, insecurity of tenure, 
restrictions on private cultivation, harvesting and 
transport of wood products, as well as impediments to 
trade in forest products. Most other operations can be 
reasonably managed exclusively by the private sector, 
so there seems to be a limited case for shared 
production arrangements on this type of land. 

State Forest Lands 

A cohsiderable impetus for shared production regimes 
has come from the recognition that state agencies are 
no longer able to manage state forest lands without the 
active participation of other stakeholders. Participatory 
management implies the re-orientation of · the 
hierarchical, control- and regulation-oriented structure 
of state forest management, which has evolved over the 
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last century in a number of countries. Earlier blueprint 
developmental strategies have not been able to deal 
with the complexities of forestry in an age of multiple 
stakeholders and multiple uses. Bureaucracies have also 
faced increasing pressures to justify their operations in 
a climate of fiscal austerity, and this has encouraged 
them to examine new ways of performing their core 
functions, including 'contracting out' some of these 
functions to other stakeholders. In many countries, the 
state owns large areas of forest land, some of which is 
heavily degraded and in need of rehabilitation, but 
lacks the institutional and financial capacity to engage 
in these tasks, or to maintain existing areas of good 
forests. Three specific sets of stakeholders can be seen 
to provide a direct input into these operations: private 
individuals, communities, and the corporate business 
sector, with NGOs performing an important supportive 
role. 

INDIVIDUAL TREE TENURE ON STATE LANDS 

Under this type of regime, the state gives individual 
users, usually the landless and the rural unemployed, 
rights over trees in return for their efforts in plantation, 
care and maintenance of the resource. Land ownership 
continues to rest with the state, but individuals can 
make decisions about the type of species to be planted, 
enjoy all non-timber forest produce (NTFP) from the 
trees, and also a share in the final harvest once the trees 
are cut. Policing costs are minimised since individuals 
have a private incentive to protect trees over which they 
have secure tenurial rights; if there are economies of 
scale in such activity, there would be incentives for 
group tenure over larger areas. The state would bear the 
initial cost of the planting -material and other 
equipment, would provide technical support, and would 
also need to pay a wage to the individuals in order to 
elicit their participation. 

Although individuals would be interested in planting 
trees which yield high value, they would also be 
interested in the annual flow of NTFP from the 
resource. Employment generation is likely to be high, 
with individuals being given complete responsibility 
for the plantation, care, protection and maintenance of 
their trees, as well as being responsible for harvests. 
Poverty alleviation would also be addressed, 
particularly as such schemes can be targeted at the 
landless and the unemployed. The state, thus, can meet 
a range of social objectives while also rehabilitating 
degraded forests, lowering policing costs, and enjoying 

agencies and 
households. 

individual (particularly landless) 

COMMUNITY PARTICIPATION ON STATE LANDS 

Such regimes are the most common form of 
participation in state forests, and have been called joint 
forest management (JFM), co-management, or 
collaborative management. These terms describe 
management partnerships between the state and local 
communities, most frequently for the regeneration of 
degraded forests, although there are similar initiatives 
in the context of the management of protected areas 
(Borrini-Feyerabend, 1996). While land ownership 
continues to rest with the state, management 
responsibility is shared. In particular, the involvement 
of the local community reduces policing and 
monitoring costs for the state, while local communities 
bring their own specialist local knowledge and skills to 
the task of management. Both parties need an assurance 
about enjoying the long term benefits from 
participation in the regime. Typically, the local 
community is given rights over intermediate products 
such as grasses, as well as other non-timber forest 
products (NTFP), while the final timber harvest is 
shared in a pre-arranged proportion between the state 
and the local community. The state invests in the 
planting material and equipment, while the community 
volunteers its time, often in the form of unpaid labour. 
Further, the community also sacrifices returns from the 
land set aside for protection in the short term, since a 
number of otherwise unproductive degraded forest 
areas are frequently used by communities for scrub 
grazing, and for other low value uses. 

Forests under co-management are likely to be diverse, 
producing a range of NTFP and grasses, as well as the 
fmal timber harvest. The potential for employment 
generation is good, not just for plantation, maintenance 
and protection activity, but also for harvesting NTFP 
and the final harvest, as well as for primary processing 
and value addition activities. Poverty alleviation would 
be addressed since the benefits from co-management 
would be shared among members of the local 
community, although issues such as gender and 
etlmicity may lead to conflict over benefit sharing. 
Finally, ecological needs would be well served by a 
diverse and species rich forest, which is, managed both 
for the yield of grasses and NTFP as well as for the 
final timber value. 

a share of the final harvest from the restored forest. In The evidence on the experience of such regimes 
turn, individuals are given access to a reasonable source suggests that there is considerable variation in field-
of employment and income, and this provides the basis level outcomes.'xiv Some projects retain the rhetoric of 
for synergy and shared production. There is direct participation, but are no more than extensions of forest 
complementarity since the state would be unable to agency priorities, with local communities providing a 
restore the forest without the 'participation of cheap source of labour. Others have made a significant 
individuals, while the individuals would not have transition towards collaboration, with formalised 
access to the land or the resources to undertake such management agreements establishing each partner's 
activity. NGOs may play a role in facilitating such rights and responsibilities. The most successful projects 
arrangements, and as outside monitors, especially given have been in existence for over a decade, and have now 
the unequal nature of power relations between state have reached the stage of harvesting the first crop of 
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mature trees, and are encountering 'second generation 
problems' such as re-investing and equitably sharing 
revenues from tree sales. 

This empirical variation can be understood by 
recognising that the success of co-management regimes 
depends upon their effective implementation by 
communities as well as local forest bureaucrats. 
Transaction costs under such regimes can be high, 
associated with three levels of social organisation, the 
community, the forestry agency, and at the community
agency interface. At the level of the community, 
individuals must coordinate their actions and 
participate in collective decision making. As discussed 
in the context of community woodlots, this is far from 
easy, and there is a role for outside facilitators in 
promoting such activity. The local forest bureaucracy is 
the agency responsible for the implementation of the 
shared production regime on behalf of the state. 
However, there is no reason to believe that the adoption 
of the rhetoric of co-management or JFM at the policy 
level necessarily translates into its acceptance or its 
efficient implementation by field-level officials, and 
one may expect a range of bureaucratic responses 
(Vira, 1997: 10-18). Finally, shared production requires 
the close collaboration of the community with the 
forestry agency, and there may be difficulties 
associated with creating a harmonious and trusting 
working relationship between these groups (Peluso and 
Poffenberger, 1989). This is especially true ifthere is a 
history of conflict between local communities and the 
forest bureaucracy. Here again there is evidence that 
external facilitators and NGOs can reduce mistrust and 
build social capital, thereby reducing the organisational 
costs associated with the regime. Work on synergy 
between the public and private sectors in other areas 
suggests that forest officials who are "embedded" in the 
local context are most likely to be able to generate the 
complementarity and trust required for successful co
management (Evans, 1996). 

A range of other actors has a significant role to play in 
creating conditions for the successful transition towards 
such regimes. In the Indian case, sympathetic senior 
civil servants in the central government in New Delhi 
were able to create conditions, which led to a change in 
forest policy. This was supported by pressure from 
multilateral and bilateral donor agencies, who were 
influential in persuading recalcitrant states (provinces) 
to adopt JFM, using as leverage the promise of large 
externally-funded forestry projects. While these actions 
created support for JFM at a centralised level, a number 
of dedicated forest officials and NGOs have 
implemented innovative and successful projects at the 
field level. NGOs have been given an explicit role in 
this initiative, and have complemented state inputs in 
areas such as training, networking, research and policy 
formulation. However, there is a lack of capacity for 
'scaling-up' the achievements of individual projects 
into an equally successful nation-wide programme. At 
the political and policy level, there is still no formal 

legislative support for the programme, and little 
evidence of serious political mobilisation on this issue. 
The forest bureaucracy lacks the resources or the 
motivation to undertake the type of transformation in 
working practices which is envisaged as part of the 
JFM effort. The state continues to be subject to 
competing demands from other groups in this sector, 
and there is little evidence of any significant reduction 
in the level of conflict following the introduction of 
JFM. 

CORPORATE FORESTRY ON STATE LANDS 

Under such a regime, the corporate sector invests 
resources in the regeneration of degraded forests by 
introducing plantations of species, which have 
industrial uses. While land ownership continues to rest 
with the state, . management responsibility is vested 
entirely in the corporate partner, who is assured of the 
long term harvesting gains under a legally binding 
arrangement. In return a royalty is paid to the state in 
the form of an annual rent., and there may be a charge 
for the final harvest. The state incurs no direct costs on 
management, and achieves its goal of improving the 
productivity of degraded forests. The corporate sector 
has financial and other resources, but lacks access to 
land on which it can undertake plantation activity. 

Typically, corporate forestry consists of monocultures 
of species, which have a high industrial demand. 
Employment generated by such activity would consist 
of staff hired for plantation, maintenance, supervisory 
and harvesting operations. Since all profits from the 
activity would be enjoyed by the corporate partner, 
there would be limited impact on poverty alleviation 
(except to the extent that those working on the 
plantation would be getting a wage income). Finally, 
monoculture plantations are of limited ecological value 
since they discourage species diversity and undermine 
ecological resilience (Carrere and Lohmann, 1996). 
However, to the extent that such plantations produce 
outputs for industrial use, they release the pressure on 
high quality state forests, which can be used for other 
social and ecological purposes. 

Concluding Remarks 

The description of regimes in the previous section 
demonstrates that a range of options exist for the 
implementation of shared production in forestry. These 
collaborative methods offer opportunities to reduce 
conflict in this sector, and to engage a range of 
stakeholders in the implementation of new policies. 
Furthermore, the analysis has shown that it is necessary 
to appreciate the interests and motivations of different 
individuals and groups in order to identify appropriate 
roles for each partner in a proposed shared production 
regime. Unless regimes can foster complementarity and 
synergy, they will be unable to realise the potential 
offered by such cooperative resource management 
arrangements. The level of transaction costs associated 
with specific regimes is partly a reflection of the nature 
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of interaction between stakeholders in this sector, 
especially the manner in which the state and its agents 
interact with other social groups in the pursuit of 
forestry objectives. In this context, a number of actors 
can perform useful mediating functions, and thereby 
reduce transaction costs associated with such regimes, 
and this is an important conclusion to be drawn from 
the present analysis. 

What has been achieved in this paper is no more than a 
statement of general principles, which provide a 
preliminary framework for the analysis of pluralism. 
These ideas need to be tested rigorou!>lY in the light of 
empirical evidence, to improve our understanding of 
the working of collaborative forest management 
regimes. We must remember, however, that pluralism 
is not only about the mechanics of regimes for 
collaborative management. It refers also to a 
multiplicity of ethical and ideological positions, which 
define the context for forestry practice, and provide 
criteria by which we can evaluate the performance of 
forest management regimes. The challenge is to 
develop appropriate indicators, which reflect the 
interests and ideological positions of different 
stakeholders, while allowing them to retain some sense 
of 'ownership' of the participatory process. There is 
conflict as well as potential synergy between objectives 
such as ecosystem restoration, biodiversity 
preservation, poverty alleviation, and empowerment of 
the weak. What remains to be seen is whether such 
values can be integrated sufficiently to provide 
workable indicators for assessing performance, or 
whether some degree of 'higher level' conflict is an 
inevitable price of pluralism. 
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i Bromley and Cemea (1992) provide a review of this 
literature, which is now familiar to most people 
working in this field. 

ii A systematic programme work has been developed by 
the IUCN (the World Conservation Union) Social 
Policy Group on the collaborative management of 
protected areas. Borrini-Feyerabend (1996: 12) defines 
collaborative management as "a situation in which 
some or all of the relevant stakeholders in a protected 
area are involved in a substantial way in management 
activities." As she elaborates, the agency with legal 
jurisdiction over the protected area (usually a state 
agency) enters into a partnership with other relevant 
stakeholders, especially local residents and resource 
users. The agreement specifies and guarantees 
functions, rights and responsibilities of each of the 
stakeholders with regard to the protected area. The 
IUCN Social Policy Group has facilitated the 
development of collaborative management projects in 
various regions, including Central and Eastern Africa, 
Europe and Asia, and assists in their implementation. 

iii Analytically, team production and shared production 
regimes are quite similar. However, the institutional 
solution to the team production problem was the 
integration of activities under the unifying umbrella of 
a firm, which is definitionally precluded in the context 
of shared production. 

iv Work on public goods establishes a continuum 
extending between "pure" private goods and "pure" 
public goods, where the latter are characterised by non
rival consumption and high costs of exclusion. The 
present focus is on forests, which are usually defined as 
common property resources, where costs of exclusion 
are high, but consumption is competitive, or rival. 
However, trees can clearly be owned as private goods, 
so it is useful to conceptualise forests as spanning a 
range of the public-private continuum; hence, the use of 
the term "varying degrees of publicness." 

v Shared production regimes do not necessarily involve 
the state as one partner, and it is possible to have 
similar arrangements between two 'private' sector 

Vira, B. 1997. Deconstructing Participatory Forest 
Management: Towards a Tenable Typology. OCEES 
Research Paper No. 11, Oxford: Oxford Centre for the 
Environment, Ethics and Society. 

groups. The present discussion is more narrowly 
focused on a sector in which the state has traditionally 
played a central role. In this context, it is likely that 
new production regimes would not entirely displace the 
state, although its role may be redefined. 

vi In economic terms, the isoquants must be convex. 
The corresponding assumption for the production 
function is that it is (strictly) quasi-concave. 

vii There is a well-established relationship between 
· convexity of isoquants, which is equivalent to a 

declining marginal rate of technical substitution 
(MRTS), and the elasticity ·of substitution, which 
measures the rate of change in the marginal rate of 
technical substitution. For perfect substitutes (linear 
isoquants), the elasticity of substitution is infinite. For 
strict convexity, the elasticity of substitution must be 
positive, but less than infinity. 

viii That is, the second-order cross partial derivatives are 
positive. This is Alchian and Demsetz's (1972) 
definition of team production. It is straightforward to 
prove that the condition of positive second-order cross 
partials is sufficient for convex isoquants, assuming the 
marginal productivity of each input is diminishing, 
which is a standard assumption in production theory. 
Note, however, that it is not a necessary condition, and 
we can have convex isoquants even with zero or 
negative second-order cross partials. For this, the 
marginal productivity of ~ach input should be falling 
rapidly enough to offset the 'perverse' cross partial 
effects. Those interested in the mathematics of this 
result are referred to Nicholson (1995: 316-21); or any 
other standard microeconomics textbook. 

ix As an example, consider options for the rehabilitation 
of degraded forests under a shared agreement between 
a state agency and village populations. The village 
population uses wood as a cooking fuel, and gathers 
this from other local commons. Assume that the state 
agency wishes to maximise the value of marketable 
forest output from the degraded forest. Now, under a 
specific contingency, such as drought, which reduces 
the amount of wood available from other sources, the 
villagers and the state agency would be differentially 
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exposed to risk. Value maximisation requires 
abstaining from removing wood from the rehabilitated 
forest to permit adequate regeneration, and this would 
be preferred by the state agency. Villagers, however, 
would prefer an arrangement which permitted harvests 
from this forest under drought conditions, since this 
would allow them to meet their requirements for 
fuelwood, assuming they have no other alternatives 
(i.e., if they cannot diversify away the risk). The 
production plan determines the amount of wood which 
should be harvested (or whether any wood should be 
harvested at all) when there is a drought, and the 
conflict arises because this contingency has a 
differential impact upon the two partners to the shared 
production regime. 

x See Baland and Platteau ( 1996) for examples of such 
behaviour. 

xi Since cross-partial derivatives are pos1hve, the 
marginal productivity of each input is a function of the 
efforts of the others, so it is difficult to determine 
payment on this basis. 

xii Mixed forests and monocultural plantations differ in 
their ability to satisfy multiple functions. Forests which 
are created (monocultural plantations) are usually 
managed for a small range of economically valuable 
goods and services, and have a relatively simple 
ecological character. In contrast, mixed forests are 
often complex, self-generating systems, encompassing 
soil, water, microclimate, energy, and a wide variety of 
plants and animals in mutual relation (Carrere and 
Lohmann, 1996: 3). Plantations are usually less diverse, 
and offer a smaller range of goods and services 
compared to mixed forests. 

xiii The choice of the optimal production plan with 
multiple products and services is further complicated 
because some outputs may be underpriced, hence 
distorting allocative choices based entirely on market 
signals. Products which are priced include timber, some 
fruits, nuts, latex and other marketed non-timber forest 
products, as well as developed recreation, while those 
which are underpriced include locally consumed 
firewood, forage, fodder, as well as ecological 
functions and wilderness recreation. If market signals 
are relied upon for decision making, production of 
priced and marketed goods and services would be 
preferred over others. 

xiv As Fortmann (1993) elaborates: in many parts of the 
world the bundle of rights that comprises tree tenure is 
as complex as, and quite separate from, the bundle of 
rights that comprises land tenure. Four major categories 
of rights make up the bundle: the right to own or 
inherit; the right to plant; the right to use (gather; 
standing tree; cut; harvest; produce under the tree); and 
the right to dispose (destroy; lend; lease, mortgage or 
pledge; give away or sell).Who may exercise what 

rights, over what trees and when is governed by three 
general sets of factors: the nature of the tree, the nature 
of its use and the nature of the tenure system. 

xv Land ownership is clearly one possible way to 
distinguish between stakeholders, and their degree of 
involvement in shared production regimes in forestry. 
In the context of collaborative management of 
protected areas, Borrini-Feyerabend (1996: 9) suggests 
a number of others, including continuity of relationship 
(e.g., residents versus visitors and tourists); unique 
knowledge and skills for the management of the 
resources at stake; losses and damage incurred in the 
management process; historical and cultural relations 
with the resources at stake; degree of economic and 
social reliance on such resources; degree of effort and 
interest in management; equity in access to the 
resources and the distribution of benefits from their 
use; compatibility of the interests and activities of the 
stakeholder with national conservation and 
development policies; and, present or potential impact 
of the activities of the stakeholder on the resource base. 

xvi This is defined broadly, to include both profit
making and not-for-profit corporate entities. While 
most business operations would come under the former 
category, non-governmental organisations (NGOs) 
belong to the latter. NGOs play a significant role in 
contemporary forestry, so deserve separate 
consideration. However, their organisational structure 
is corporate, and hence they are treated analytically as 
part of this larger group. 

xvii Making a similar distinction, Borrini-Feyerabend 
(1996: 8) proposes the terms 'primary' and 'secondary' 
stakeholders. What is at issue is the degree of 
involvement of the stakeholders in the regime, and it 
seems reasonably likely that some groups would play a 
more direct, active role than others. 

xviii Although NGOs may own land, they have typically 
not entered into shared production arrangements by 
taking over land ownership. However, they have often 
played a significant role as partners in such regimes. 
The list of six regime types thus includes shared 
production regimes on each of the categories of land 
ownership identified in this paper except for corporate 
(NGO) owned land. 

>-ix The analysis in this sub-section is based on a reading 
of the now voluminous literature on farm forestry and 
agroforestry. For a recent review of this experience 
(which supports the present perspective), see Arnold 
and Dewees (1997). 

xx This also affected the choice of species in areas 
where farm forestry was adopted principally as a 
commercial venture. In general, extension agents 
promoted fast growing, commercially valuable exotics, 
especially in the early phase of farm forestry and 
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agroforestry programmes. As other groups and NGOs 
entered this sector, there was a growing recognition that 
these species were not always suited to the needs of 
local users, and sometimes were ecologically 
inappropriate. Recent efforts at promoting farm forestry 
are more sensitive to the need to find suitable and 
locally valued species. 

xxi To provide farmers with incentives to take adequate 
care of the trees, a substantial part of the payment must 
be reserved against final delivery of the crop. However, 
such a regime can be seen to transfer tree tenure from 
the farmer to the commercial entity, who pays the 
landowner a specified sum as rent and returns to labour 
expended in the maintenance of the trees, and then a 
final sum on satisfactory delivery of the crop. Clearly, 
the ability to separate tree tenure from land ownership 
facilitates such an arrangement. 

xxii This suggests that there are two dimensions to the 
manner in which the state can be part of shared 
production arrangements;. first, as a direct participant 
providing some critical inputs to the process, but also in 
an indirect way by removing bottlenecks which impede 
the adoption of specific forestry regimes. 

xxiii The evidence on community forestry in conjunction 
with state agencies suggests that state priorities have 
tended to dominate, reducing community enthusiasm 
for shared regimes, and frequently leading to the 
breakdown of such arrangements (Arnold, 1990). 

xxiv There is a growing empirical literature documenting 
outcomes from co-management experiences across the 
world. Robley ( 1996) provides a review of the Indian 
and Nepali experiences, while Poffenberger and 
McGean (1996) is a collection of recent work on 
India's JFM programme. 
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Abstract 

In natural resource management, participatory learning refers to methods for collaborative management among different 
stakeholders interested in a common resource. Communication activities can be applied to a pluralist context to facilitate 
the understanding of perceptions on natural resources and their management by different stakeholders. Communication 
can become a tool to bring different actors to negotiate and seek common interests. Participatory learning and communi
cation methods for managing pluralism, however, cannot be applied in a vacuum. 

Pluralism refers to an acknowledgement of the existence of multiple actors with a stake in the management of common 
frOf!!J:Yfy re~ou~s. Each stakeholder tends to have a number of specific objectives and perceptions on the resource, and 
conflict in the management of a resource will emerge when there are competing interests and no apparent shared goals. A 
systems approach is required to begin understanding the complexity of pluralism as a stating point for bringing actors 
together for collaborative action. Besides a multitude of actors, the systems approach addresses other dimensions, in
cluding the linkages between actors, the performance of their relationships, and the social, institutional and biophysical 
boundaries. New relationships are not merely inter-institutional agreements; they constitute a source of innovation and 
new insight. The interaction among stakeholders often yields new perspective on how to address problems. For this inter
action to yield learning opportunities, a sharing of views is required and therefore communication takes on an important 
facilitative role. The emergence of the knowledge and information systems perspective is clarifj;ing the strategic role 
which learning and communication can play in pluralism. 

There is a growing number of methods for understanding and analyzing components of pluralism. Some examples include 
joint forest management, stakeholder analysis, and collaborative management of conservation areas. Some innovative 
approaches are emerging which acknowledge the ,:ole of power relations between stakeholders and seek to combine a 
number of action research tools. Other tools are more project-oriented and provide guidelines on how to identifj; major 
stakeholder on the basis of their relationship to a resource. From a participatory learning and communication perspec
tive, it is the former which offer the best conditions, as they address the need for bringing actors together to resolve con
flict by seeking plaiforms for collaboration among them. In this context, the actors need an agenda: participatory learn
ing methods; and a means to share perspectives around that agenda: communication. 

A number of cases of past communication efforts are mentioned with 'attention to the aspects and dimensions of pluralism 
which they addressed. The trend in communication for development efforts points towards a closer integration of learning 
methods with communication tools. Attention is given to the different types of participation to clarifj; the meaning of this 
over-used term. One approach which is highlighted as a promising opportunity is RAAKS: rapid appraisal of knowledge 
systems, as it is explicitly designed to improve the social organization for innovation; in other words, networking among 
different actors for improved natural resource management. 

This paper concludes with a list of issues, which require attention to allow participatory learning and communication to 
prove their worth in managing pluralism. A hypothetical case is added to provide one example of how participation, 
learning and communication can be put to work towards improving natural resource management. The idea of weaving 
together different action research methods is at the heart of this process. The overall process is best embodied in the no
tion of adaptive management, where many actors agree on collaborative action and on common indicators to track the 
impact of their work in a complex natural environment. 
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Apprentissage participatif et communication pour la gestion du plura
lisme: consequences pour la foresterie, I' agriculture et le developpement 
rural durables 

Sommaire 

Dans l'amenagement des ressources naturelles, l'apprentissage participatif designe /es methodes d'amenagement basees 
sur la collaboration des differentes parties interessees a une ressource commune. On peut inscrire /es activites de com
munication dans un contexte pluraliste pour aider a mieux comprendre /es perceptions des ressources naturelles et de leur 
gestion par /es partenaires. La communication peut servir a reunir differents acteurs autour d 'une table de negociation et 
a rechercher des interets en commun. Les methodes d'apprentissage participatif et de communication pour la gestion du 
pluralisme, ne peuvent, tout<;fois, etre appliquees dans le vide. 

Le pluralisme reconnait /'existence de multiples acteurs ayant des interets dans la gestion de ressources communes. Cha
que partenaire tend a avoir uncertain nombre d'objectifs et d'idees specifiques sur la ressource, et /es conjlits naitront en 
presence d 'interets antagoniques sans aucun objectif apparent en commun. Une demarche systemique est necessaire pour 
commencer a comprendre que la complexite du pluralisme peut etre le point de depart pour une collaboration entre /es 
differents acteurs. Cette approche considere egalement d'autres dimensions, y compris /es liens entre les acteurs, le dy
namisme de ces liens, et /es limites sociales, institutionnelles et biophysiques. L 'amorce de nouveaux rapports n 'equivaut 
pas simplement a des accords entre institutions; ils constituent une source d'innovation et de nouvelles connaissances. 
L 'interaction entre les parties prenantes revele souvent de nouvelles manieres d 'aborder les problemes. Si l 'on veut que 
cette interaction produise des possibilites d 'acquisition de connaissances, il faut mettre en commun /es points de vue de 
sorte que la communication puisse faciliter le processus. Cette perspective toute recente de systemes de connaissances et 
d 'information fait la lumiere sur le role strategique que l 'apprentissage et la communication peuvent jouer dans le plura
lisme. 

II existe un nombre croissant de methodes permettant de comprendre et d'analyser !es composantes du pluralisme. A titre 
d'exemple, on peut citer l'amenagement conjoint desforets, !'analyse des parties prenantes, et la gestion participative des 
aires de conservation. Certaines demarches novatrices recentes reconnaissent le role des rapports de force entre !es 
groupements d'interet et s'ejforcent de conjuguer divers outils de recherche-action. D'autres outils sont plus axes sur le 
projet et fournissent des directives sur comment identifier les principaux partenaires sur la base de leur lien a une res
source. Du point de vue de l 'apprentissage participatif et de la communication, ce sont /es premiers qui offrent /es 
meilleures conditions, car ils repondent a /'exigence de reunir /es acteurs pour resoudre les conflits en cherchant des pro
grammes de collaboration. Dans ce contexte, les acteurs ont besoin d'un programme: /es methodes d'apprentissage par
ticipatil et un moyen de mettre en commun les points de vue autour de ce programme: la communication. 

L 'article cite plusieurs cas d'ejforts de communication realises dans le passe, en insistant sur les aspects et /es dimensions 
du pluralisme. La tendance des initiatives de communication pour le developpement est a /'integration plus etroite des 
methodes d'apprentissage et des outils de communication. L'article met /'accent sur !es differents types de participation 
pour eclaircir la signification de ce terme utilise a tort et a travers. II souligne une methode prometteuse - RAAKS (eva
luation rapide des systemes de connaissances) -- destinee expressement a ameliorer /'organisation sociale pour 
I 'innovation; autrement dit, la creation de reseaux entre /es differents acteurs pour une meilleure gestion des ressources 
naturelles. 

L 'article conclut par une liste de questions a aborder pour montrer l'utilite de l'apprentissage participatif et de la com
munication dans la gestion du pluralisme. Un cas hypothetique fournit un exemple sur la maniere que la participation, 
l'apprentissage et la communication peuvent contribuer et concourir a ameliorer l'amenagement des ressources naturel
les. L 'idee d 'associer differentes methodes de recherche-action est fondamentale. L 'ensemble du processus trouve sa 
meilleure expression dans la notion de gestion appliquee, ou de nombreux acteurs conviennent d 'une collaboration et 
d'indicateurs communs afin de suivre /'impact de leurs travaux dans un environnement nature! complexe. 

118 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



PARTICIPATORY LEARNING AND COMMUNICATION APPROACHES FOR MANAGING PLURALISM 

Preface 

This paper is for readers interested in exploring the 
notion of pluralism in the field of natural resource 
management. The paper addresses participatory 
learning and communication approaches to bring to
gether different actors with a stake in natural resource 
management. The paper challenges readers to reflect 
on their role in a reality where so many other indi
viduals and organizations seek to fulfill different ob
jectives and have contrasting interpretations of an 
ever-changing reality. 

The paper is divided into three sections: 

1. Understanding pluralism: a primer to perceiving 
and understanding complex systems where many ac
tors interact 

2. Methods of analysis and negotiation: a review of 
current methods used to analyze multiple stakeholders 
and negotiate collaborative agreements among them 
for natural resource management 

3. Participatory learning and communication: learn
ing to learn and communicate in a pluralist context 
and within the framework of methods of analysis and 
negotiation 

The first and second sections provide a framework for 
the third. The first section deals with the different is
sues embodied in the notion of pluralism, while the 
second describes a range of methods of stakeholder 
analysis and negotiation for collaborative manage
ment. This third section places participatory learning 
and communication approaches in the framework of 
pluralism and in relation to the methods of analysis. 
This structure is meant to provide a clear picture of the 
contexts and conditions required for participatory 
learning and communication to have an impact in 
sustainable resource management. Examples of inno
vative experiences in participatory learning and com
munication are included throughout the paper. 

1. Understanding pluralism 

There are as many ways to perceive and understand 
complex systems as there are different actors. The 
metaphor comes to mind of the three blind people 
feeling different parts of an elephant -- one the trunk, 
the second a leg, the third the tail -- and later describ
ing three very different 'animals'. 

One can speculate that sooner or later these three 
'actors' could bring together their three descriptions of 
the elephants and after some discussion agree on one 
'common elephant'. Their perception would thereby 
be enriched by this group learning process creating 
new common meaning beyond individual experiences, 

especially if they can go back to the animal and feel it 
again. Yet, if group learning for natural resource man
agement were this simple, there would be no need to 
w1ite this paper. 

Understanding pluralism is substantially more com
plex: 

• there tend to be more than three actors involved 
and it is not always clear who they are, under 
what criteria they will be considered 
stakeholders, who decides on the criteria to set 
them apart from others, what goals they share, 
and for what purpose they are coming together, if 
at all; 

• the actors perceive their 'reality' through different 
methods and means; they use different senses, 
media and learning tools for different purposes; 
they seek to desGribe the reality according to spe
cific objectives (while the blind all used feel to get 
to know the shape of the elephant); 

• the 'object' is far more complex than an animal, 
and is often referred to as a 'system' or an 'envi
ronment'ii; while a natural system (a watershed, a 
protected area, a forest, farmland along an irriga
tion system, range land) has physical boundaries, 
it is often difficult for different actors to agree on 
them (landscape boundaries, man-made fences, 
legal designation, spiritual attributes); it is influ
enced directly by political and normative dimen
sions (political designation, norms and laws of 
tenure, fiscal designation); it includes social and 
institutional aspects (social groups living on/from 
the land; institutional activities influencing the use 
of the resource; fmancial and private organiza
tions operating in the area), and it is in constant 
evolution in temporal terms (the system is not 
static). 

In other words, we face complexity in terms of the 
number of actors with a stake on the system, the range 
of perceptions of the system, the complex and dy
namic nature of the system, and the ever-changing 
roles played by the actors within it. Furthermore, in 
this context the concept of 'agency' (capacity to inter
vene) is important to consider. When there are multi
ple stakeholders in a complex system, questions arise 
as to who has the legitimate role to intervene, under 
what conditions, with what purpose, and with what 
expectation of shaping outcomes? These questions 
will be discussed throughout this paper as they refer to 
power and control which are critical issues at the heart 
of pluralism which participatory learning and commu
nication approaches need to acknowledge. 

Pluralism refers to a recognition of the presence and 
role of multiple actors and their influence in shaping 
the performance of both natural systems and man
made institutions. These actors hold some interest or 
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stake with regard to the resource in question, hence 
the use of the term stakeholders. The stakeholder ap
proach is not new; it emerged from the realization in 
the business world of the complexity of managing 
corporations as social systems (Freeman, 1984). How
ever, the interest and acknowledgement of this com
plexity is fairly recent in the natural resource man
agement arena (Grimble and Chan, 1995). 

There is evidence of a convergence among different 
disciplines in terms of the recognition of multiple ac
tors in the performance of social organizations, insti
tutions and natural systems;;;. This convergence is 
taking place at the theoretical as well as the pragmatic 
level, with efforts to merge theory with practice. The 
convergence at the theoretical level has much to do 
with the emergence of new approaches and paradigms 
following the soft systems methodology (Checkland, 
1981; Jiggins and Roling, 1997; Gibbons, Havnevik 
and Jiggins, 1997). The convergence is evident not 
only in the recognition of a multitude of stakeholders, 
but also of their differing goals and objectives, of a 
wide range of information sources, and of a growing 
number of methods to grasp this diversity. The signifi
cance of this convergence is the apparent need across 
disciplines and sectors for new frameworks to learn 
from - what some authors describe as 'trans
disciplinary' 1mtlatlves, whereby different 
stakeholders build integrative conceptual frameworks 
together (Jiggins and Roling, 1997). There are indeed 
many common entry points for building common con
ceptual frameworksiv. While this paper deals with con
ceptual or theoretical dimensions in a superficial man
ner, its pragmatic orientation and the focus on learning 
and communication approaches may contribute to
wards such efforts. 

1.1 LEARNING TO NAVIGATE IN PLURALISM 

In this exploration, the challenge is not so much un
derstanding a messy, complex system, but 'learning to 
navigate' in a changing environment and becoming 
empowered to use new instruments to do so. Let us 
first begin with the notion of pluralism: 

The purpose of focusing on plurality is to 
take into consideration the jumble of ongoing 
activities, and rather than try to gain control 
over them, to instead choose niches and to 
identify conunon concerns where different 
approaches may lead to synergy. (Cristoplos 
and Nitsch, 1996: 44) 

To begin grasping pluralism, this exploration focuses 
on: the parts, functions and dimensions to address and 
consider (linkages, relationships, stakeholders, part
nerships, networking, information, platforms, coali
tions, participation, decentralization); and the methods 
to address and grasp those parts, functions and dimen-

sions. There is a short section (1.3) describing and the 
underlying theoretical perspectives and paradigm shift 
which give these methods credibility among a growing 
number of stakeholders. 

1.1.1 PARTS, FUNCTIONS AND DIMENSION OF 

SYSTEMS 

The shift towards a systems approach came from the 
realization that the nature of agriculture is multidi
mensional and that commodity-based interventions 
address only one dimension and a limited set of actors 
in a system. Systems analysis can be confusing, as the 
parts, functions and dimensions we need to deal with 
are multiple. As general conception, a system is made 
up of: elements, relationships, boundaries, inputs and 
outputs, environment and feedbackv. There are several 
methods to interpret systems, but any single one is 
inadequate to grasp all the system dimension and at
tributes described above. This points at the need for 
more than one m~thod of system analysis to be used. 
Some approaches talk about using different 'windows' 
to analyze different aspects of a system (Engel, 1995). 

In the field of agricultural research and extension there 
has been a great deal of effort to shift from object or 
commodity-based research to cropping systems re
search. The advent of farming systems research con
stitutes an effort to address the multiple social, eco
nomic and environmental dimensions beyond the 
technology generation and transfer arena. This trend 
was followed by the broader frameworks of the 
knowledge and information systems perspective vi. 

Among other things, the systems approach has shed 
light on the linkages and relationships among institu
tions in the research-extension-farmer continuum. 
Attention has been dedicated to understanding these 
linkages between research organizations (Shrum and 
Beggs, 1995), and between research and extension 
organizations (Kaimowitz, 1990; Merrill-Sands and 
Kaimowitz, 1989). The role played by the non
governmental sector has emiched the system with nu
merous new linkages (Farrington and Bebbington, 
1993). From a methodological point of view, the focus 
was initially placed on the measurement of the physi
cal and social environment in parts, by outsiders fol
lowing their own research and development objec
tives. Soon after, new methods to assess social and 
economic dimensions of farming systems with the 
participation of rural communities were developed, 
and a family of farmer-first, participatory approaches 
emerged (Chambers, Pacey and Thrupp, 1989; Cham
bers, 1997). These participatory approaches build on 
adult education and communication principles in that 
they seek to visualize local knowledge with/by rural 
people. The growing number of participatory learning 
and action tools (PLA)'ii constitute fertile ground for 
the evolution of participatory learning approachesviii. 
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1.1.2 INSTITUTIONAL D.YNAMICS IN AN AGE OF 

PLURALISM 

During the last two decades, structural adjustment 
programmes have led to the shrinking of public sector 
budgets. It is very common to find Ministries of Agri
culture or Forests in a seemingly endless process of 
reform. Decentralization of power to local govern
ment, privatization of rural and credit institutions, and 
new public-private mandate sharing arrangements are 
becoming common. The institutional context has be
come increasingly complex and numerous new for
~ulae for inter-institutional collaboration are emerg
mg (Ostrom, 1993). Central to the debate is the 
changing balance of power and responsibilities be
tween the state and the private sectorix. 

In discussing private interests in the rural sector, how
ever, a number of other stakeholders are of great im
portance: the large variety of small, profit-seeking 
producer groups, credit and service organizations, and 
non-governmental organizations of a non-profit na
ture. These groups represent intermediary organiza
tions with much at stake in sustainable natural re
source management. In the past, technology-oriented 
analyses tended to bypass this sector. 

Not only does the private sector play a new role in 
rural development, but the public sector has also un
dergone internal reform. The plea for new institutional 
relationships, for bureaucratic reorganization, for par
ticipatory development, and for more bottom-up, 
learning-oriented approaches is not new (Dag Ham
marskjold Foundation, 1975; Korten, 1980; Korten 
and Uphoff, 1981). However, in this regard the track 
record of the agricultural institutions shifting towards 
participatory approaches which embrace learning and 
communication has been at best mixed (Thompson, 
1995). In most countries, their structure and perform
ance remains dysfunctional to the requirement of sus
tainable development (Pretty, 1995). Not surprisingly, 
attempts to modify linkages to improve technology 
development have not yielded major transformations 
in public sector institutional designs. Many more ele
ments need attention before such shifts can take place 
(see Box 1). 

Some authors argue that the reconstruction of rural 
institutions requires new policies which provide direct 
incentives for the integration of public, private sector, 
and local institutional actors and interests (Gordillo, 
1997). While there is no lack of prescriptive literature 
about the need for reform in the public agricultural 
administration sector: 

. . . it is more realistic to see the impetus for 
institutional and technical change emerging 
within such a competitive arena of politick
ing, persuasion and coalition-building, than 

from idealized models of public policy or de
velopmental intervention. (Gass, Beggs and 
Kelly, 1997: 124) 

In other words, more exciting sources of inspiration 
for organizational transformation may lie elsewhere 
namely in the fields of knowledge and organizational 
management. Clearly change is needed, both within 
bureaucracies and in the integration among different 
types of stakeholders. 

Box 1: Ten key elements for public institutional 
transformation 

a supportive policy framework 
strong leadership committed to developing 
learning organizational systems 
long-term financial commitments 
better systems for monitoring and evaluating 
performance, new mechanisms to ensure ac
countability 
patience in working out details and procedures 
creative management 
an open, supportive, yet challenging organ
izational climate 

" small inter-disciplinary teams 
" regular documentation and analysis of lessons 
" a flexible, phased training programme 

Thompson (1995: 1544) 

1.1.3 RELATIONSHIPS AS A SOURCE OF KNOWLEDGE 

AND INNOVATION 

Relationships among different actors yield new 
knowledge and insight. This statement is not surpris
ing for those who have worked in the field of commu
nication. The excitement of finding common ground 
with other groups with a stake in natural resource 
management has been a source of inspiration for col
laborative action. Some authors in the field of man
agement appreciate relationships as a source of inno
vation and new knowledge: 

Innovation is fostered by information gath
ered from new connections; from insight 
gained by journeys into other disciplines or 
places; from active, collegial networks and 
fluid, open boundaries. Innovation arises 
from ongoing circles of exchange, where in
formation is not just accumulated or stored, 
but created. Knowledge is generated anew 
from connections that weren't there before. 
(Wheatley, 1992: 113) 

Much of the interest in networks has focused on in
formation dissemination and communication systems 
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(Nelson and Farrington, 1994; Richardson, 1996). 
TI1ere has also been a great deal of attention given to 
alternative networks focused on some aspect of natural 
resource management (Alders, Haverkort and van 
Velduizen, 1993). On the one hand, network analysis 
has rarely yielded new participatory methodologies for 
action, perhaps because the stakeholders that net
worked tended to come from what Engels (1995) re
fers to as the same 'knowledge circles'. On the other 
hand, we can find stinmlating ideas about network 
analysis from the business management arena (Krack
hardt and Hanson, 1993) and from agricultural knowl
edge and information systems (AK.IS), where innova
tion is seen as the product arising from social organi
zation among d(fferent kinds of actors. 

In this context, Roling (1994a) proposes the notion of 
platforms for multi-party negotiation for natural re
source management. From this perspective, network
ing takes on a more challenging meaning in a pluralist 
context: 

The 'networking' required for implementing 
the platform approach, making the best of 
pluralism, and finding extension financing 
consists of bringing a multiplicity of actors 
together to identify mutual interests and to 
break out of limited knowledge spheres. 
(Cristoplos and Nitsch, 1996: 49) 

Participatory learning and communication approaches 
(see Box 2) such as PRA are powerful tools to enable 
groups to establish platfoffi1S for negotiation (Cham
bers, 1997; Cristoplos, 1996). 

1.1.4 POLICY, NEGOTIATION AND CONFLICT 

RESOLUTION 

Pluralism has to do with many actors positioning to 
protect their own stake in the management of common 
property natural resources. Their negotiations are 
framed in the context of policy and law. Often times, 
however, many of these actors feel unable to influence 
unfavorable policy conditions that limit their position. 
From the point of view of participatory learning and 
communication, there is a window of opportunity in 
what is now referred to as 'integrated policy develop
ment'. This emerging approach places emphasis on 
experimentation with institutionalizing multiparty 
negotiation. The thrust is to develop more integrative 
and inclusive policy. While some argue that this is not 
intended to supplant existing political structures, this 
thinking aims at providing a relatively stable forum 
within which people form alliances and networks to 
consolidate interests and negotiate win-win options. 

Recognizing and involving stakeholders as 
learners is a necessary condition of governing 
in complex and chaotic environments. It is 

vital that capacities for continually recreating 
the learning-for-change mechanisms under
lying integrative innovation be strengthened. 
(Bernard and Armstrong, 1997: 25-26; 31) 

CASE 1. ELECTRONIC RELATIONSHIPS WITHIN 

ORGANIZATIONS 

New exciting experiments are already underway in 
the electronic world, where community networks 
are emerging with strong grassroots involvement. 
Richardson (1995) refers to the emerging meta
phor of the 'telecommons' as locally-controlled 
networking opportunities available to rural com
munities in industrialized countries. 

This author's experience with the informal PRA 
Network at FAO corroborates Richardson's posi
tion. At F AO Headquarters in Rome, over 80 pro
fessionals from many disciplines have maintained 
an informal network focused on learning about 
participatory approaches for over 6 years. This 
experiment led to a tightly knit group which was 
able to offer training sessions to colleagues and to 
managers within the organization, exchange in
formation electronically, and serve as a clearing 
house to identify literature and expertise. This ex
perience demonstrates the potential of electronic 
networking as an alternative means of making and 
maintaining relationships across hierarchical or
ganizations. The F AO PRA electronic network has 
been an experiment in organizational change 
which has yielded new knowledge through new 
relationships, even though it did not lead to struc
tural change. 

This case echoes the plea by Wheatley: 

It makes me wonder how we will design 
our organizations in the future. As we 
struggle with the design that will replace 
bureaucracy, we must invent organiza
tions where process is allowed its var
ied-tempo dance, where structures come 
and go as they support the process that 
needs to occur, and where form arises to 
support the necessary relationships. 
(Wheatley, 1992: 68) 

This appreciation of stakeholders as learners contrasts 
with the conventional view that government provides 
policy and the actors in the civil society take heed of 
it. As described earlier, the new relationship between 
the private and public sector means that the latter 
comes to respect the former and involves its represen
tatives in shaping policies. This leads to the notion of 
adapting policies on an ongoing basis and in consulta-
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tion with different stakeholders. Bernard and Arm
strong (1997) place attention on measuring the impact 
of policies in a pluralist context: 

Because innovations or policies must be 
subject to re-examination and reformulation 
during implementation, the measure of suc
cess of a policy should not be how closely its 
implementation matches the original formu
lation, but how closely the reformulated pol
icy meets the needs of those affected and 
promotes on-going adaptation. (Bernard and 
Armstrong, 1997, p. 27) 

The integrative policy perspective further overlaps 
with the literature from other fields: negotiation in 
social conflict (Pruitt and Carnevale, 1993), conflict 
management and resolution (FAO, 1997a and 1997b; 
Pendzich, Thomas and Wohigenent, 1994), collabora
tive learning (Daniels and Walker, 1996), adaptive 
management of ecosystems (Lee, 1993) and collabo
rative management (Borrini-Feyeiabend, 1996). What 
brings them all together is the notion of communica
tive 'spaces' wherein learning can take place. This 
linkage between negotiation and communication is 
perhaps best embodied in the notion of interpretive 
communication: 

In communicative action participants are not 
primarily oriented to their own individual 
successes; they pursue their individual goals 
under the condition that they can harmonize 
their plans of action on the basis of common 

· situation definitions. In this respect the nego
tiations of definition of the situation is an es
sential element for the interpretive accom
plishments required for communicative ac
tion. (Habermas, 1984: 286). 

1.2 The meaning of information, communica
tion and learning in a pluralist world 

In a pluralist context all stakeholders are legitimate 
information managers,. 

In sustainable development, everyone is a 
user and provider of information, considered 
broadly here to include data, information, ap
propriately packaged experience and knowl
edge. The need for information arises at all 
levels, from that of senior decision-makers at 
the national and international levels to the 
grass-roots and individual levels. (UNCED, 
1992: Chapter40: par. 40.1). 

Information is potentially a major 'common denomi
nator' among stakeholders; it is one element which all 
actor groups may learn to exchange or communicate. 
In a pluralist environment, communication constitutes 
a necessary tool in the search for deriving common 
meaning among different stakeholders about a com
plex reality. We have already mentioned that informa
tion emerges from new relationships, among other 
sources, and constitutes a source of innovation. 
Wheatley (1992) in fact refers to information as the 
very energy that orders the universe. Her analysis of 
the role of information within organizations brings 
along another metaphor: 

I know of an organization that thinks of in
formation as a salmon. If its organizational 
streams are well stocked, the belief goes, in
formation will fmd its way to where it needs 
to be. The organization's job is to keep the 
streams clear, so that the salmon have an easy 
time of it. The result is a harvest of new ideas 
and projects. (Wheatley, 1992: 109) 

If information is to serve as a source of innovation and 
communication as a tool towards shared meaning 
among different stakeholders, then clearly the chal
lenge has to do first and foremost with its credibility. 
Credibility will depend on the nature of the informa
tion: the means, methods and media used to record it, 
process and communicate it; the individuals charged 
with selecting, documenting and processing it; the 
means of verifying its authenticity, etc. Secondly, 
credibility has to do with relevance: the extent to 
which information provides a meaningful input for 
different actors' learning processes. The latter has as 
much to do with the nature of the information, as with 
communication: the language and form through which 
it is 'encoded' and presented. When a joint purpose 
emerges among different actors, cooperation may be
gin to make sense and different actors may adopt a 
new language to describe ecosystem management, 
hence a new way of understanding emerges (Lee, 
1993: 148). The learning required of participants dur
ing the search for consensus needs, then, to begin with 
the search for agreed language (concepts, frames of 
reference, points of departure) which will allow them 
to bridge differe~ces in beliefs and facilitate dialogue. 
When coalitions clash, it is important to determine 
where they do share any common values, however 
peripheral (Bernard and Armstrong, 1997: 14). 
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CASE 2: ARTISTS AS PROTAGONISTS IN COMMUNICATION PROGRAMMES 

A concrete example comes from recent work in Africa engaging local artists in message development. The subject 
matter was the relationship between environment and population. The process began with. qualitative research to find 
out about rnral people's perceptions of the issue. Different groups (the women, the youth, the elderly, the men) were 
interviewed separately. After learning from rural communities about their perspective on family size and the impact on 
the environment, communication professionals chose to involve local artists. The artists were invited to discuss the 
findings and transforn1 the information and the analysis into messages in the language and form of music and drama; 
the language of artists. The outcome was credible and relevant because it was delivered in the 'language' of the people 
who had generated that knowledge. This allows for new insights to relate with existing knowledge. This work shows 
an innovative and participatory approach to producing messages, which are legitimate and credible. (F AO, 1996) 

In a pluralist context, the notion of objective data is 
questioned, thus challenging us to look at the role of 
subjective data, much of which emerges from new 
relationships among actors (Wheatley, 1992). A bal
ance is necessary: one which takes the user of the in
fomlation into consideration from the start by match
ing human judgement with formal data, building 
flexibility into the process, and recognizing the com
plementary role of 'hard' scientific and 'soft' process
oriented information (Engel, 1995; Lee, 1993). Essen
tially, what is required are interactive procedures for 
data capture and information generation (Burnside and 
Chamala, 1994: 225, 234). In other words, the inter
active process is one of searching for meaning and 
synergy, not for objective truths. 

From a participatory learning point of view, informa
tion must be relevant to people's immediate preoccu
pation and p1iorities. 

What should become central is the people 
themselves, rather than the 'tools' or 'instru
ments'. How do their values affect the way 
we go about learning about the world? Why 
do they need the information? Why do they 
think it is important? How will they judge 
whether it is useful or good? (Pretty, 1995: 
18) 

The field of adult education has evolved around pat
terns of individual learning, but they are less applica
ble to situations of collective learning, especially when 
conflicting interests \Vith regard to natural resources 
come into play (Lee, 1993; Ramirez, 1990). A recent 
discussion on theories of learning with regard to col
lective action in natural resources, groups theories on 
the basis of the assumptions about the character of the 
learner (individual, purposive, collective) and the way 
the learner makes decisions (rational choice, bounded 
rationality, biased cognition). While this theoretical 
discussion is beyond the focus of this paper, the author 
concludes that: "Managing large ecosystems is a ru-

. dimentary art, and no single theory of learning is 
likely to be usable or helpful in all cases" (Lee, 1993: 
136). 

One dimension oflearning theory, which does deserve 
attention, is the notion of learning how to learn. This 
involves single vs. double loop learning: 

In 'single loop learning', we learn from expe
rience to adjust our action; whereas in more 
complex or 'double loop' learning, negative 
feedback from experience leads not just to 
adapting, but to examining the basic assump
tions behind behaviour. In this second mode 
of learning we reconsider the underlying ra
tionales and assumptions. Thirdly, through 
'deutero learning', we learn how to learn; we 
begin to understand the process of learning 
itself and the behaviours and strategies which 
inhibit and facilitate it. (Bernard and Arm
strong, 1997: 5-6) 

In this context, however, the challenge is to actively 
seek ways to derive meaning from one's reality, and to 
facilitate such a process in others rather than to cripple it 
with formalized education (Burnside and Chamala, 
1994). Participatory learning cannot disregard these 
dimensions, as each entails a different process for or
ganizing information and for decision-making. In a 
collective context, where different stakeholders have 
different perceptions of a situation, 

decisions tend either to be based on limited 
consideration of a limited number of options 
- or to be skewed by biases in cognition, 
limitations in human judgment that are simi
lar to optical illusions. (Lee, 1993: 13 7) 

In this context, communication efforts could minimize 
these distortions and allow different stakeholders to 
share perceptions in order to enhance collec.tive deci
sion-making and/or to question assumptions and 
modes of learning whenever necessary. 

Communication in a pluralist context takes on an im
portant role as a means for different actors to gain 
shared understanding. Communication methods and 
media can link the different viewpoints and the begin 
creating a common language between different 
stakeholders. The purpose remains clear: to engage 
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people in a learning process whereby they use their 
knowledge as a source of information to contribute to 
their judgment and decision-making in natural re
source management, while at the same time stimulat
mg a group process. 

In a participative group environment, this 
process can also serve as an important me
dium of quality communication between in
dividuals (e.g. landholders, advisers, other 
legitimate interests) as they seek to under
stand and then build on each others" view of 
the relationship between the environment and 
management. (Russel and Isson, 1992 re
ferred to in Burnside and Chamala, 1994: 
225-226) 

Herein lies a paradigm shift. We are placing emphasis 
on communicating information stemming from new 
relationships, and we are assigning a complementary 
role to information about things. Our focus is on a 
world of process, not of things (Wheatley, 1992: 67-
68). Our focus is on learning and communicating. This 
is the essence ofa 'soft-systems approach' (see section 
1.3). 

It is important to clarify more explicitly what we mean 
by 'communication'. Roling ( l 994b) proposes three 
different roles which communication can play in natu
ral resource management: 

e making things visible: explaining biophysical in
formation, increasingly with the aim of creating 
new perspectives rather than transferring pre
packaged solutions. The role of communication in 
support of training belongs to this category. 

., fostering policy acceptance: enacting and pro
moting policies (increasingly there is a trend to
wards interactive policy making rather moving 
away form persuasive advertising approaches). 

• facilitating platform processes: giving a voice to 
different stakeholders to engage in platforms 
where negotiation among different parties can 
take place with regard to natural resources. 

The third function involves participatory learning and 
communication, which is why the focus of this paper 
lies there. The other two roles tend to be more readily 
incorporated into institutional frameworks and lend 
themselves to be used in uni-directional, top-down 
modes (Ramirez, 1997b). The thrust is to link different 
stakeholders in a process of joint action that requires: 

., an understanding of common objectives 

" a common 'language' to understand how each 
stakeholder perceives a complex reality 

" an agreement on the boundaries of that reality or 
environment 

• an agreement on the criteria under which different 
parties are included as stakeholders 

., an agreement on at least some rules of negotia
tion. 

Box 2: Some participatory learning and com
munication tools 

There is a growing body of experience in the use 
of visual media to assist rural, often illiterate 
groups, to participate in participatory learning 
and engage different actors in platforms for ne
gotiation. Examples of interventions are available 
where rural groups are invited to: 
., become involved in the overall process of 

development (Balit, 1993; FAO, 1994a; 
Bessette and Rajasundera, 1996; Belbase, 
1994) 

., share their perspective on their local pre
dicament using rural radio (F AO, 1991) 

e share their knowledge of na~ral resource 
management by the use of maps, and use tra
ditional media to understand local perspec
tives (Chiovoloni, 1994) 

., visualize their knowledge and perspective by 
producing diagrams (Lightfoot and Minnick, 
1991; Guijt and Sidersky, 1996; Giindel, 
1996) 

., describe local knowledge using local graphic 
symbols (FAO, 1992; Fuglesang, 1982) 

e analyze local problems using slides taken by 
rural people themselves (FAO, 1996; 1994b, 
1994c; 1990; Zumbrunnen, 1994; Mazzucato 
and Niemeijer, 1996); 

e using photography to assist in planning, re
alization and evaluation of projects (SDC, 
1992; Protz, 1995) 

• take modern media into their own hands for 
participatory message making (White and 
Patel, 1994) 

(from Ramirez, 1997b) 

1.3 A taste of theory 

The purpose of this section is to provide a basic theo
retical framework from which to describe the emerg
ing concepts across different disciplines with regards 
to the various approaches to multi-stakeholder analy-
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sis. From a theoretical point of view, this summary is 
necessarily superficial, quite incomplete, and purpose
fully biased toward setting a framework for participa
tory learning and communication methods. 

Roling (pers.com.) refers to social processes involving 
collective action as including the following elements: 

• the fonnation of platforms for collective decision
making 

• interactive policy-making and goal-setting, in
cluding negotiation and conflict resolution 

• shared learning about the system, including 
agreements on indicators and on making things 
visible 

• envisioning or building 'rich pictures' from mul
tiple perspectives, developing metaphors and 
theories to guide collective action 

• leadership and developing the ability to act, in
cluding mobilization of resources 

• conflict between new environmental reasons for 
organization and the momentum of established in
stitutions 

A common thread throughout this perspective is the 
construction of shared knowledge, facilitating collec
tive learning and negotiated agreements (Jiggins and 
Roling, 1997). Behind these assertions, however, is a 
profound paradigm shift which guides and provides 
the foundation for a new way to learn. This foundation 
gives meaning and builds on a new natural resource 
'science' which addresses multiple goals, combines 
technical solutions with the increasingly important 
dimension of negotiation, and gives growing attention 

to peers, rather than experts, as sources of relevant 
knowledge (Jiggins and Roling, 1997). The new sci
ence becomes a way of socially constructing useful 
knowledge. 'Constructivism' and 'soft system' ap
proaches underpin these perspectives and provide the 
foundation for a new paradigm (see Box 3); the first 
comes from the social sciences, the second emerged 
from business management. 

In a constructivist approach, reality is no longer un
derstood as existing outside or independent of the hu
man observer. Rather, it is socially constructed and 
emerges from the interaction among social actors 
within communities. Hence, constructivists argue that 
constructing reality is part of the human adaptive 
mechanism. Problem identification and possible solu
tions rely less on instrumental reasoning and are more 
dependent on negotiation and conflict resolution. The 
perspectives of the multiple actors involved become 
relevant. The soft systems methodology (Sl\1M) 
(Checkland, 1981; Checkland and Scholes, 1990) for 
managing corporate environments with multiple actors 
sources of information fits well with the constructivist 
perspective. In the SSM perspective, people come 
together to take collective .action when they face a 
similar problem and a shared construction of it and its 
causes. They arrive at this common understanding 
though multiple perspectives ('rich pictures'), and 
they do so by accommodating different and often con
flicting objectives (Roling, pers. com.). 

Communication theory supports this shift with the 
concept of communicative rationality (Habermas, 
1984; 1987). The emphasis is on people's ability to 
solve problems on the basis of agreement to cooperate 
(agreement on action). In contrast, Habermas refers to 
instrumental rationality which aims at changing things 
by instrumental intervention and strategic rationality. 

Box 3: Overview of the main features of the "second paradigm" 

epistemology 
nature of truth: 
nature of action: 
goals: 
nature of systems: 

planning: 
policy process: 
role of research: 
nature of science: 

nature of extension: 
Source: Jiggins and Roling, 1997 

Constructivism 
multiple perspectives, diversity 
strategic/communicative 
multiple, often contradictory 
soft system: learning path to reach a situation in which collective 
action can be taken 
interactive process 
emerges from interaction among stakeholders at different levels 
active partner in societal sense making 
bio-physical and social sciences both contribute to adaptive per
spectives and action 
facilitation of learning processes 
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SMM evolved through action research in corporate 
environments and is now in the process of being intro~ 
duced into natural resource management activities 
(Daniels and Walker, 1996; Engel, 1995). Interest
ingly, authors in seemingly distant fields such as natu
ral resource management and business management 
coincide in the need to shift away from an under
standing of 'reality' as seen through instrumental, lin
ear methods towards 'a new science' where multiple 
stakeholders construct common perspectives, and 
where hard science supports their efforts, but does not 
guide them (Uphoff, 1991; Wheatley, 1992; Engel, 
1995; Jiggins and Roling, 1977). 

Regarded as a whole, the soft systems meth
odology is a learning system which uses sys
tems ideas to formulate basic mental acts of 
four kinds: perceiving, predicating, compar
ing, and deciding on action. The output of the 
methodology is thus very different from the 
output of hard systems engineering: it is 
learning which leads to a decision to take 
certain actions, knowing that this will lead 
not to 'the problem' being 'solved' but to a 
changed situation and new learning (Check
land, 1981: 17). 

2. Learning and communication in a pluralist 
environment 

The need to address the complexity of coordinated 
social action for natural resource management was 
recognized as a priority in the 1980s, most notabl~ ~ 
the forestry sector. The influence of social and partJ.c1-
patory forestry efforts catalyzed this realization among 
many stakeholders including development banks 
(Gregersen, Draper and Elz, 1989). This aware~ess l~d 
to an acknowledgement that technical and fmancial 
inputs were insufficient to fulfill the objectives of 
sustainable resource management (Cernea, 1989). 
What was not explicitly addressed by the donor and 
policy-making community in the late 1980s, however, 
is the fact that coordinated social action is very much a 
political process where power relations play a central 
role in how different stakeholders negotiate. 

A more coherent policy framework will not 
be achieved simply by improving dialogue 
and communication among policy makers or 
their awareness of environmental and social 
issues. A greater degree of policy coherency 
will ultimately involve changes in the balance 
of social forces with the emergence of groups 
or alliances which can challenge the power 
and influence of traditional elites, constitute 
new support groups, and bring pressure to 
bear on policy makers, (Utting, 1993: 167). 

CASE 3: MULTIPLE STAKEHOLDERS LEARNING 

TO LEARN TOGETHER 

Lee (1993) provides a case in point through a case 
study of the Columbia river basin experience in 
the north-western United States, where native 
groups, large hydroelectric power utilities, State 
Governments, and environmentalists have come 
together to 'navigate' between ecological and eco
nomic interests. There is no escaping the fact that 
a common language and an environment of nego
tiation towards shared interests resulted from the 
increased power which native and environmental 
groups gained. This power:, in turn, resulted from 
policy decisions and economic factors beyond the 
control of the traditionally powerful actors. A pro
cess of 'adaptive management' has become the 
common learning approach which allows different 
actors to continue collaborating in a vast agro
ecosystem with complex natural, institutional, po
litical and economic forces. 

We now examine different methods, dimensions and 
indicators used to learn and communicate in complex, 
pluralist systems. A rough and experimental charac
terization of methods is first presented; then a range of 
methods are described and related to that characteri
zation. The purpose is to provide the reader with a 
framework within which to locate the relative advan
tages and weaknesses of each method. 

2.1 CHARACTERIZATION OF METHODS 

In this paper, the different methods of stakeholder and 
knowledge system analysis are characterized experi
mentally on the basis of: 

how they address power and policy issues 
how they integrate other learning tools to enable 
different stakeholders to take ownership of the 
process and negotiate indicators to track change 
through collaborative learning 

These two dimensions for characterization are critical, 
as they address the unavoidable role of inter-actor 
power relationships, and the need for multiple meth
ods to enable actors to analyze different aspects of 
complex interactions. This tentative characterization is 
meant to signal those methods which require and in
vite participatory learning and communication ap
proaches. Moreover, the characterization is ~eant to 
give the reader a context within which learn~ng and 
communication can thrive, rather than suggestmg that. 
by themselves, participatory learning and .communi
cation will become magic fixes for managmg plural
ism. 
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Figure 1: a two-axis characterization of stakeholder and knowledge system analysis methods. 
Other learning tools explicitly build Other learning tools not explicitly built into 
into the analysis the analysis 

Power and policy 
dimension explic-
itly addressed 
Power and policy 
dimension not c D 
explicitly ad- I 
dressed I 

1~ethods falling under quadrant D are descriptive and tend to focus on relationships between stakeholders and a 
given resource; these methods tend to be used as appraisal tools for project design. At the other end of the 
spectrum, methods ~n the A qua~rant involve many stakeholders in the analysis, are process oriented, integrate 
other tools for learmng and trackmg change; the outcomes of such processes are difficult to predict. 

The above characterization is tentative and open to 
discussion, as it stems from an apparent trend rather 
than deep theoretical analysis. A continuum would 
essentially appear along the vertical and horizontal 
axes where different methodologies would be located 
(Figure 1). 

The more descriptive, technical approaches give little 
attention to the power dimensions, while the more 
learning-oriented ones recognize them from the start. 
Authors in the first group of approaches suggest that a 
system can be understood by identifying the 
stakeholders and their relationships with a given re
source. As such, they tend to work 'from-the-outside
looking-in' and would fit in somewhere in the D or B 
quadrant shown in Figure 1. At the other end of the 
continuum lie the methods which explicitly address 
the power dimension; here, the researchers see them
~elves as another stakeholder, attempting to navigate 
m a complex system; these methods would fit along 
the continuum in quadrants A and C. The assumption 
~s that a. system becomes 'knovm' through the multiple 
mteract10ns among stakeholders, through negotiated 
'common situations' (Habermas, 1984). The research
ers act .as part of a context (not merely as planners), 
and their role as investigators and facilitators becomes 
part of the system where different actors negotiate 
(Chambers, 1997). It also appears that the approaches 
which have become operational have sought to inte
grate additional learning tools and would fit more 
along the A-C continuum. The adaptive management 
experience reported earlier (Lee, 1993) would be a 
good example of a quadrant A approach, in that scien
tific tools were combined with complex negotiations 
to reach agreement on indicators to monitor ecosystem 
performance. 

2.1.1 JOINT FORESTRY MANAGEMENT (JFM) 

Joint forestry management (JFM) is an appropriate 
place to begin exploring methods for analyzing plu
ralism. JFM is described as the sharing of products, 
responsibilities, control and decision-making authority 
over forest lands between Forest Departments and 
local user groups. It involves contractual agreements 
which specify the distribution of authority, responsi
bility and benefits between the stakeholders. It aims to 
improve the forest conditions and productivity, as 
much as supporting an equitable distribution of forest 
products (Robley, 1996: 16). Early approaches to JFM 
focused on identifying the key stakeholders within 
forestry departments (FD): 1) policy decision-makers, 
2) mid-level management, and 3) field level opera
tional staff. Thereafter, the process turned to analyzing 
their motivational inclinations with regard to the pro
gramme, as well as their capabilities. The overall 
thrust of this early approach remained entirely con
trolled by the Forestry Department, and would lie in 
quadrant D in Figure 1. Note the language in the fol
lowing two quotes referring to India: 

The FD normally formalizes a collaborative 
agreement with specific communities by 
designating clearly defined territories for 
management. ... While thousands of informal 
village protection groups have been formed 
by communities in Bihar and Orissa, those 
with the sanctioned support of the FD or lo
cal NGOs may prove to have more long-term 
stability. [my emphasis] (Poffenberger et al., 
1992: 59, 61) 
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While the intent of the above approach is to under
stand different actors' roles and motivation (indeed the 
quote comes from a field methods manual on diag
nostic tools for JFM), the underlying assumption re
mains FD-driven, and could fall under the category of 
a top-down, 'how do I g<:t them where I want them' 

model, also known as the 'sock-it-to-them model of 
communication' (Roling, 1988: 53). The domination 
of such partnerships is confirmed by Robley, "In the 
main, representation on these organizations is heavily 
prescribed by the Forestry Departments ... " (Robley, 
1996: 166). 

Nevertheless, Robley reports that national and state 
Forest Department in India and Nepal are turning to 
more process-oriented, less target-based planning. The 
attempt is a sincere effort at shifting control and man
agement of forest lands from the Forest Department to 
decentralized peoples' organizations. Nepal, where 
community forestry policy and field experiences have 
gained momentum as a social process and a learning
oriented experience, has been a pioneer in this sense 
(Gilmour and Fisher, 1991; Robley, 1996). 'JFM and 
community forestry have taken up the learning
oriented challenge and advanced learning methods 
such as rapid rural appraisal (RRA) and participatory 
rural appraisal (PRA). These approaches are often best 
developed and expressed by non-governmental or
ganizations and university groups which espouse val
ues and philosophies akin with participation (Cham
bers, 1997). The expansion of RRA and PRA has fol
lowed this pattern. In terms of Figure 1, a shift to
wards a more process-oriented approach can be inter -
preted as a shift towards quadrant B. What is most 
encouraging, however, is the emergence of new inter
mediate organizations which respond to the challenge 
of shifting forest management to the local level: for 
example, the Federation of Community Forestry Users 
in Nepal (Shrestha, Kafle and Britt, 1997). 

Analyzing the performance of local people's organi
zations and their relation to natural resources demon
strates the complexity of pluralism (Box 4). See Boxes 
5 and 6 for examples of criteria for assessing local 
institutions and their relationship with the resources, 
respectively. Seemingly less complex analyses of 
partnership between only two parties can also lead to 
multiple dimensions which demand attentionx. 

Box 4: A first taste of multiple dimensions to 
address 

• the analysis of stakeholders within govern
mental institutions • 

.. the analysis of performance of grassroots and 

intermediate organizations with regard to a 
natural resource 

• the analysis of linkages between govern
mental institutions and other organizations 

• the analysis of relationships benveen several 
actors and a natural resource. 

Box 5: Criteria for assessing how robust the 
local forest management and protection insti
tutions (user group) are: 

• size: the smaller the number of users, the 
better the chances of success 

• boundaries: the more clearly defined they 
are, the better the chances of success 

• relative power of sub-groups: the more pow
erful those who benefit from the commons 
are, the better the chances of success 

• existing arrangement for discussion of com
mon problems: the better the arrangements, 
the better the odds of success 

• extent to which users are bound by mutual 
obligations: a direct link between peoples' 
concern for social reputation and successful 
outcomes 

• punishments for rule-breakers: the more bite 
behind these rules, the better the chances of 
success 

• consensus about who the users are: custom
ary user rights as well as legal user rights are 
relevant 

• distribution of decision-making rights and 
use rights to co-owners of the resource need 
not be egalitarian, but must be considered 
fair 

(summarized from Robley, 1996: 104) 

From a learning and communication point of view, it 
is the shift away from analyzing institutional linkages 
and roles, to one of exploring the learning opportuni
ties that emerge through new relationships which is 
significant. In the context of this paper, pluralism is 
treated in broader terms, as it addresses multiple 
stakeholders, objectives aud methods. The recognition 
that there are multiple inter-organizational arrange
m~nts to explore has been instrumental in the para
digm shifts both in agricultural extension (Cristoplos, 
1996a) and in forestry extension (Brenes, 1996). In
deed, it has signaled a shift in focus from analyzing 
the internal workings of governmental institutions to 
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the broader challenge of grasping the dynamics of 
different actors. 

2.1.2 STAKEHOLDER ANALYSIS 

The notion of stakeholder analysis comes from the 
business sector and emerged from the realization of 
the complex social organization of modem corpora
tions (Freeman, 1984). Just as with soft system meth
odologies, stakeholder analysis has now been put to 
work in the context of natural resource management. 

Stakeholder analysis (SA) is an approach and 
procedure for gaining an understanding of a 
system by means of identifying the key actors 
or stakeholders in the system, and assessing 
their respective interests in that system. 
(Grimble and Chan, 1995: 114) 

In this context the stakeholders include: individuals, 
organized and informal social organizations, associa
tions, communities, field workers, institutions, corpo
rations, bankers, political parties, planners, traders, 
governmental and NGO staff, and policy makersxi. 

Box 6: Criteria for assessing the relationship 
between user groups and the resources 

group-resource relationship 
• location: the greater the overlap between the 

location of the common-pool resources and 
the residence of the users, the greater the 
chances of success 
users' demands: the greater the demand and 
the more critical the resource for their sur
vival, the higher the chance of success 
users' knowledge: the better their knowledge 
of sustainable resource use, the greater the 
chance of success 

other factors include: 
the technology; the congruence between utiliza
tion, provision of rules, and local conditions; de
tection and graduated sanctions; collective choice 
arrangements; monitoring; relationship between 
users and the state; conflict resolution mecha
nisms; nested enterprises. 

(summarized from Robley, 1996: 105-6) 

Grimble and colleagues propose the use of stakeholder 
analysis (SA) as a means of addressing environmental 
management issues to complement other methods for 
strengthening policy making. This process begins with 
the identification of relevant actors and their relation
ship to a natural resource (Grimble, Aglionby and 
Quan 1994; Grimble et al., 1995). The thrust of this 
approach is on developing typologies of 'tree resource 
stakeholders' on the basis of the institutional levels 

(global and international, national, regional, local) and 
their relationship to the resource (Grimble and Wel
lard, 1996). While these authors focus primarily on 
tree resources, the number of variables and linkages 
that emerges among different actors and interests can 
be impressive. Once these aspects are documented, 
these authors address the notion of conflicts and trade
offs. This approach, which is very much project
oriented, is an important planning breakthrough in that 
it acknowledges that different stakeholders value re
source use differently, and also bear the costs of their 
conservation differently, (quadrant B in Figure 1) The 
stakeholder approach addresses this problem by dis
aggregating the costs, benefits and risks according to 
each stakeholder's perspective. 

Practical policy must be designed and im
plemented with an explicit awareness of how 
it will affect, and be perceived by, institu
tional and commercial stakeholders and dif
ferent sets of local people. (Grimble, 
Aglionby and Quan, 1994: 15) 

The approach proposed by ODA (1995) is similar to 
Grimble's, in that SA is seen as a tool for aid project 
and programme preparation. Checklists are provided 
for: 
• identifying stakeholders 
• drawing out stakeholders interests and a project's 

potential impact on them 
• assessing which stakeholders are important for a 

project to succeed 
• drawing out assumptions about stakeholders and 

the risks deriving from them 

This kind of SA is very much in the controlling mode 
of a donor interested in identifying key stakeholders 
from which to assemble "coalitions of support" for the 
successful implementation of a project (quadrant D, 
Figure 1). 

Clearly, SA is a tool and can become part of an ap
proach to learning about pluralism. It becomes an 
analytical tool to better predict the behaviour of inter
ested parties during the implementation of a natural 
resource management project. As a project appraisal 
tool, it constitutes an important addition which ad
dresses a complex context often not studied (for evi
dence of this, see Chan, 1994). We move beyond this 
dimension in this paper, as we are seeking entry points 
for collaborative learning. In terms of Figure 1, the 
thrust here is to shift from the D quadrant towards the 
A quadrant. What is necessary then, is a framework 
within which SA is put to work along with other re
search and learning tools (Box 7). 

Those authors who focus on generating collaborative 
learning platforms use SA as a tool for convening ac
tors for negotiation, not as a tool for understanding the 
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system, which emerges in a collaborative learning 
mode as a result of the interactions, the relationships, 
among the stakeholders. This difference is significant: 
we return to the issue of observing from the outside as 
researchers, policy makers and donor vs. acting and 
facilitating from within as yet another stakeholder. In 
social science terms, this paper favors an ethnographic 
approach, in which the researcher is immersed in the 
situationxii. 

Box 7: A basic framework for the application 
of stakeholder analysis 

Five issues to address in the formulation of an 
application of SA in a particular situation: 

• the nature of the stakeholders 
e what might count as data and in what catego

nes 
• what procedural steps are generally involved 

in carrying out a stakeholder based investi
gation, and, with that: 

11 what are the ways in which research situa
tions arise, and the implications of this for 
the approach, 

• what analysis, and theoretical and/or practi
cal outcomes are intended. 

(from Burgoyne, n.d.: 5,6) 

Box 8: Possible criteria to distinguish among 
stakeholders 

e existing rights to land or natural resources 
e continuity of relationship (e.g. residents ver

sus visitors and tourists) 
e unique knowledge and skills for the man

agement of the resources at stake 
e losses and damage incurred in the manage

ment process 
11 historical and cultural relations with the re

sources at stake 
11 degree of economic and social reliance on 

such resources 
e degree of effort and interest in management 
• equity in the access to the resources and the 

distribution of benefits from their use 
e compatibility of the interests and activities of 

the stakeholders with national conservation 
and development policies 

e present or potential impact of the activities of 
the stakeholder on the resource base 

(from Borrini-Feyerabend, 1996: 9) 

2.1.3 COLLABORATIVE MANAGEMENT 

Experiences reported in collaborative management of 
protected areas (Borrini-Feyerabend, 1996) and re
source restoration (Daniels and Walker, 1996) also 
begin by identifying the relevant stakeholders. Rela
tive to a focus on tree resources, the number of dimen
sions which come into play in distinguishing actors 
with a stake in a protected area (PA) is much larger 
(see Box 8), as are the range of issues which deter
mine their relationship to the PA. From the point of 
view of stakeholder analysis, the issue is who estab
lishes the criteria for determining the stakeholders. 

Collaborative management is a term used to describe a 
situation in which some or all of the relevant 
stakeholders in a protected area are involved in man
agement activities in a substantial way (Borrini
Feyerabend, 1996: 12). The focus of the collaboration 
is on joint management; the purpose of stakeholder 
analysis is to get a snapshot of the interests at stake 
and who is actually in a position to play a role in PA 
management. We come to the issue of agency: being 
in a position to play a role depends on an actor's 
power to become involved, to be heard and seen; on 
its readiness to learn (see Box 9 for a discussion in the 
area of policy innovation); and on legal, political, in
stitutional, economic and socio-cultural questions of 
feasibility (Borrini-Feyerabend, op.cit: 34-35). 

The process of developing collaborative management 
agreements follows three steps: 

e preparing for the partnership 
e developing the agreement, and 
11 implementing and reviewing the agreement in a 

'learning-by-doing' fashion. 

The first step includes, among other activities, 
stakeholder analysis and participatory appraisal exer
cises. The second is made up of a series of negotiation 
and planning meetings to reach a basic consensual 
agreement. A search for an agreed language (concepts, 
frames of reference, points of departure) is essential 
here to bridge differences and find "common mental 
maps" (Bernard and Armstrong, 1997: 14). This proc
ess may require extensive negotiation using a variety 
of planning tools (Daniels and Walker, 1996). During 
the third step, the agreement is put to work through the 
necessary institutional arrangements, and experimen
tation takes places in order to gather system feedback 
and adjust the strategies and procedures. 
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Box 9: Readiness to engage and take risks: a 
concept from learning theory 
Recognizing differences in readiness, and pro
viding means and incentives to encourage a level 
of motivation sufficient to promote participation 
in learning both a sense of shared purpose and 
learning about the nature of the policy innovation 
proposed, are important elements in a change 
intervention. In an inevitably uncertain, non
linear and time-consuming process, methods 
used to initiate negotiation need to be diverse 
in order to respond to and build from the specific 
interests, experiences and perspectives of the 
individuals and groups represented. 

(Bernard and Armstrong, 1997: 9-10) 

The process becomes cyclical, in that after step 3, a 
return to step 2 is often required. An iterative process 
continues. The experience reported by Daniels and 
Walker (op.cit.) shmvs an effort to move to the A 
quadrant, as does the IUCN experience reported by 
Borrini-Feyerabend (1996). A more complex and 
comprehensive 8-stage process is proposed in the 
Latin American experience of collaborative action, or 
mesas de concertaci6n, for watershed conservation 
(Douroj eanni, 1990). 

2.1.4 1'RACKING AND MONITORING SYSTEM 

FEEDBACK 

Tracking change refers to a group learning process by 
which different actors can monitor their joint work 
with regard to managing a natural resource. Qualita
tive and quantitative indicators are necessary for 
tracking change. In a process of joint learning, nego
tiation need to take place on the indicators which 
group are willing and able to track. Monitoring feed
back and adjusting strategy is also known as 'track
ing', or 'ground-based monitoring' in range land sci
ence (Burnside and Chamala, 1994). It is a process of 
interactive learning where the actors involved have a 
margin to experiment (Lee, 1993). The environmental 
feedback provides the basis for both corrective action 
and also stimulates new learning about the manage
ment needs of the system (Burnside and Chamala, 
1994). 

Providing margin for risk-taking in multi-stakeholder 
negotiations is important because it constitutes a level
playing field and makes genuine partnership possible 
(Bernard and Armstrong, 1997: 17). This learning 
space is critically important to this paper, as it sets the 
context in which learning and communication can 
make a difference. 

In the collaborative management experiences reported 
by Borrini-Feyerebend with IUCN, the development 
of collaborative management process indicators merits 
attention in that specific criteria were developed to 
monitor joint action. Similarly, criteria for analyzing 
the performance of linkages between actors have been 
developed in agricultural systems (FAO, 1995a); the 
same which were applicable in forestry contexts (den 
Biggelaar and Mugo, 1996). In another study in the 
Philippines, Lawrence (1995) arrived at a set of in
formation indicators with which to characterize infor
mation systems. These qualitative criteria and process 
indicators are an important step forward in terms of 
grasping the nature of relationships and monitoring 
their evolution. Figure 2 lists these indicators and cri
teria for reference only (without an attempt at com
paring them, as they refer to different dimensions). 

SA prepares the ground by clarifying the relative 
roles, interests and differences as perceived by the 
stakeholders around the table. The above process of 
systematic analysis is an appropriate step to follow 
after stakeholder analysis. In Figure 2, the first column 
focuses on systematic analysis of collaborative man
agement agreements. The second and third columns 
refer to criteria to analyze the performance of linkages 
among actors, and the performance of an information 
system. 

It is in this second phase of the process where prob
lems are broken into their component parts, different 
parties voice their interests, and negotiation takes 
place (Borrini-Feyerabend, 1996; Daniels and Walker, 
1996). In this context, Bernard and Armstrong under
line the importance of a capacity to learn: 

it provides the necessary (though not always 
sufficient) means of resolving those conflicts 
through a process of disaggregation ( analy
sis), hypothesizing (scenario-building), rec
onciliation (synthesis) and reintegration 
(creation of new constructs and patterns). 
(1997: 13-14) 

It is at this stage where the different parties agree on 
how to monitor their joint action (Guijt and Sidersky, 
1996), with each facilitator bringing in a menu of 
communication and learning methods to enable nego
tiation and encourage different parties to compose 
problems in different ways and actively seek new ex
planations (Wright and Morley, 1989). In collabora
tive management, this stage is used in a cyclical fash
ion as different parties monitor the performance and 
progress of their collaborative action. 
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Figur~ 2: Examples of indicators and criteria to monitor and analyze collaborative management, inter
institutional linkage performance, and information systems 

awareness of other actor's function use of indigenous knowledge 
issues 
existence of mechanisms for infor
mation sharing 

communication media used to me- amount of information 
diate linkage 

availability of facilitators accessibility of other actor's serv- access by users 
ice 

active involvement of stakeholders diversity of sources 
existence of a management agree
ment 

relevance of other actor's service relevance 

specific definition of stakeholders' 
functions 
stakeholders' compliance with rights 
and responsibilities 
stakeholders' stated satisfaction 
existence of appeal bodies 
involvement by stakeholders in pol
icy and legal change 
(with time: geographic extension and 
complexity) . 

linkage control 

The learning approach to pluralismxiii deals not only 
with collaborative management agreements, but also 
with indicators to track change and monitor feedback 
from the system. This approach is called adaptive 
management by Lee (1993) and learning is central in 
the agenda. Learning to learn and managing the proc
ess in a purposeful manner becomes indispensable'1v. 

This is the creative horizon of pluralism in an action
leaning context, where innovators show their worth by 
improvising learning tools previously controlled by 
ivory tower researchers. In forest rehabilitation plan
ning'. 'collaborative learning' was introduced as a hy
brid of soft systems methodology and alternative dis
pute resolution to facilitate such a negotiation in a 
potentially conflictive situation (Daniels and Walker, 
1996). Hamilton (1996) provided farmers in Australia 
with rainfall simulators to see for themselves the im
pact of rain on exposed soil; Hagmann ( 1997) accom
plished a similar task for visualizing soil erosion and 
infiltration with African farmers. 

3. Participatory learning and communication 

This last section is about participatory learning and 
communication in the context of different methods of 
analysis and negotiation in pluralism. Three issues 
permeate this section: the notion of participation, the 
role of communication in a pluralist context, and the 

democratic control 

complementarity of information 
sources 
satisfied demand 
credibility 
linkages between information 
sources 
direction of information flow 

opportunities open for participatory learning and 
communication. 

3.1 PARTICIPATION 

A typology of participation (Figure 3) is worth men
tioning to place this overused term in a more precise 
context. The underlying notion here is that rural 
groups representing the interests of the underprivi
leged have been 'involved' to a different extent in 
projects which claim to be participatory. For the pur
poses of participatory learning and pluralism, the last 
two types of participation (interactive and self
mobilizing) offer the most fertile ground, as they im
ply that the different parties are independent 
stakeholders. Figure 3 lists a continuum of activities 
which have often been supported by communication 
activities, many of which have been termed participa
tory without concrete reference to this typology. 
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Figure 3: a tvpology of participation . 
Typology Characteristics of each type 
1. passive participation people participate by being told what is going to happen or has already happened. It 

is a unilateral announcement by an administration or project management without 
listening to people's responses. The information being shared belongs only to exter-
nal professionals. 

2. participation in in- People participate by answering questions posed by extractive researchers using 
formation giving questionnaire surveys or similar approaches. People do not have the opportunity to 

influence proceedings, as the findings of the research are neither shared nor checked 
for accuracy. 

3. participation by People participate by being consulted, and external people listen to views. These ex-
consultation ternal professionals define both problems and solutions, and may modify these in the 

light of people's responses. Such a consultative process does not concede any share 
in decision-making, and professionals are under no obligation to take on board peo-
ple's views. 

4. participation for People participate by providing resources, for example labor, in return for food, cash 
material incentives or other material incentives. Much on-farm research falls in this category, as farmers 

provide the field, but are not involved in the experimentation or the process of lean-
ing. It is very common to see this called participation, yet people have no stake in 
prolonging activities when the incentives end. 

5. functional partici- People participate by forming groups to meet predetermined objectives related to the 
pa ti on project, which can involve the development or promotion of externally initiated so-

cial organization. Such involvement does not tend to be at early stages of project cy-
cles or planning, but rather after major decisions have been made. These institutions 
tend to be dependent on external initiators and facilitators, but may become self-
dependent. 

6. interactive partici- People participate in joint analysis, which leads to action plans and the formation of 
pation new local institutions or the strengthening of existing one. It tends to involve inter-

disciplinary methodologies that seek multiple perspectives and make use of system-
atic and structured learning processes. These groups take control over local decisions, 
and so people have a stake in maintaining structures of practices. 

7. self-mobilization People participate by taking initiatives independent of external institutions to change 
systems. They develop contacts with external institutions for the resources and tech-
nical advice they need, but retain control over how such resources are used. Such 
self-initiated mobilization and collective action may or may not challenge existing 
inequitable distributions or wealth and power. 

(source: Pretty et al., 1995: 61) 

3.1 THE ROLE OF COMMUNICATION IN A PLURALIST 

CONTEXT 

Several examples of communication experiences are 
described here with reference to the dimensions they 
address (as per Section 1), the type of methods they 
suppotied (Section 2) and the degree of participation 
they involved (previous sub-section). The examples 
are chosen to illustrate a trend: from the use of com
munication as a tool to support a consultative process 
towards its gradual integration into methods of col
laborative learning. 

In this process, the enabling or limiting role of institu
tions is critical. For example, there are cases where 
large public organizations embrace the use of commu
nication in pluralist contexts as a means of eliciting 
the voice of disadvantaged groups. However, in the 
long term, the tendency has been for communication 
activities to be limited to the training and transfer of 
technology functions. The participatory approach of 
facilitative communication is not favored by large 
bureaucracies as it is considered to be a conflict-based 
model (Saik Yoon, 1996). 
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CASE 4: VIDEO FOR CONFLICT RESOLUTION 

The following quote is from a case study which took place in the Arctic in 1981-82, where a conflict arose be
tween the Inuit people of the Canadian far-north and government biologists. All were concerned with the Kaminu
riak herd of caribou; both sides distrusted the others' judgment on the size of the herd and practices for its preser
vation. The creative use of video played a key role in diffusing a volatile situation by bridging enormous gaps in 
perception and understanding; one story which presents many parallels to conflicts in forest resource management. 
The quote chosen here focuses on the design of the communication intervention, and on those to be credited with 
its success: 

From the beginning it had been determined that high technical quality and sophisticated production tech
niques would not be the important features of these videotapes. What was important was the messages the 
videotapes could pass on that would affect the way in which people perceived the crisis that had built up 
around the Kaminuriak herd and its future. No matter how important those messages were, they would be 
of no use if they remained on videotape, unheard and unseen. In the distribution of the videotapes lay the 
future of the project, and perhaps of the ability and willingness of both parties to the crisis to attempt to 
approach its resolution from a new perspective - one in which the additional perceptions, information and 
ideas presented on the videotapes would be added to the process of decision-making. 

The videotape project on its own did not bring about these changes. Native people and unusual civil ser
vants, dedicated to finding a way around the Kaminuriak crisis, were at the root of the changes that oc
curred. But the communication project was of identifiable assistance, for it helped in replacing emotion 
with logic, speaking with listening, rhetoric with considered thinking and ignorance and lack of concern 
with understanding and caring. In the process both sides retained their sense of dignity; nobody lost and 
everybody was a winner. (Snowden, Kusagak and Macloed 1984) 

CASE 5: LOCAL DEVELOPMENT PLANS USING VIDEO 

The experience with participatory video for planning in the context of the Mexican PRODERITHxv projects is 
comparable to the Canadian one in that video was used to enhance rural groups' capacity to articulate their per
spectives, in this case with regards to public investments in water and drainage infrastructure: 

Peasants often have difficulty in articulating their view of their reality, and they seldom declare their 
"truth" to outsiders in a normal interview situation. Although each peasant certainly has his individual 
perceptions, development work cannot be sustained on the basis of these. What is required is a collective 
perception within the community of the local situation and of the options for improving it. This can only 
be reached through an internal debate within that community about its history, its present, and its poss.ible 
future. 

The Communication System began using information and testimonials on video during PRODERITH's 
early contact with communities to explain the Programme and its development focus. This provided an 
entry point, a crucial step in gaining acceptance and in opening dialogue. 

Once a community had expressed its interest in participating in PRODERITH, the next objective for the 
Communication System was to help the community generate what was called an "internal development 
project". Basically, this was a consensus that actions could and should be taken to improve the situation. 
Video recording and playback were used to stimulate and deepen the debate within the community about 
its past, present, and possible future. For the communities, video recordings made with them were some
what like looking into a mirror: they provided new perspectives ( FAO, 1996: pp. 21-22). 
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This example is about communication as mediation to 
bring two social groups to negotiate around a common 
resource. The medium helped bring the actors to listen 
to each other; it enabled learning. The videos were 
shown at numerous hearings and meetings. The 
authors understood the power of the media as a facili
tative tool and put it to work for a process of negotia
tion. From a methodological point of view, the effort 
dealt with two major stakeholders and it focused on 
one specific objective. With regards to Figure 1, it lies 
in quadrant B as a method which addressed power 
differences but did not engage other participatory 
techniques. The process described would be referred 
to as interactive participation (as per the typology in 
Figure 3). From an institutional point of view,· it is 
interesting to see that the facilitators were independent 
and did not face institutional constraints which many 
other communication practitioners face. 

The Mexican experience is more complex than the 
Canadian one in that it involved more stakeholders. It 
also grew to become one of the largest communication 
for development systems in a developing country. The 
programme was broad in scope and embraced all the 
functions of communication (as per Roling's defini
tion). The above quote describes some of the early 
explorations into using communication for 'participa
tory planning', which on the basis of Figure 3 would 
be referred to as 'functional participation', although it 
aimed for 'interactive participation' and, in some in
stances, achieved it. 

FAO's experience with Rural Radio is similar in terms 
of the commitment to make rural people's verbal per 
ceptions known to others by the use of a modem 
communication medium. Participatory media produc
tion efforts have led to important achievements in ru 
ral development: the Rural Radio effort continues to
day in West African countries as a means to involve 
local communities in national programmes (F AO, 
1991 ). It is a form of social mobilization, and less one 
of participatory learning. Even if the process is not 
fully interactive from a participation typology point of 
view, the media can make this process much more 
powerful. From a methodological point of view, how
ever, it lies somewhere between quadrants B and D 
(Figure 1) as the approach has not yet integrated other 
tools for learning in a systematic fashion. 

Case 6: Combining rapid rural appraisal with communication planning 
Even conventional communication approaches which support transfer of technology efforts can have positive out
comes if they respond to people's immediate needs. This was the rationale for combining rapid rural appraisals be
fore preparing strategic communication plans within a communication project in the Philippines (F AO, I 995b ). The 
results speak for themselves (Figure 4): substantial increases were recorded in farmers' knowledge and in their 
adoption of technologies they had chosen to learn about. This confirms that if a process of communication starts with 
what people know and addresses their immediate needs, the outcome is likely to be positive. This approach is a les
son from Freire's work: start with what people know (Freire, 1973). From the point of view of a typology of partici
pation, the experience remains in the 'participation for material incentives' category. It does, however, prove several 
points: 
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strategic communication for development efforts are greatly enhanced when combined with other tools to ap
praise needs; 
multiple media channels with complementary messages enhance the amount of information the audiences can 
access and internalize; 
these methods and media on their own do not guarantee an ongoing process of learning (especially when the 
analytical tools used during appraisal are no longer manipulated by the rural communities). 
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Figure 4. Awareness levels on banana disease before and after a communication-education campaign. (FAO, 
1995b: 30). 
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Case 7: Communication to stimulate critical thinking 

·A small communication study was conducted in Colombia to find .out how campesinos perceived the issue of loss of 
native seeds, and to evaluate the potential of the issue to become a rallying point for the communities. A conventional 
means of communication was used to provoke critical thinking among farmers and extension workers: 

Eleven interviews were carried out with subsistence farmers and agricultural officers in Colombia, South 
America. The conversations centered around the possibility oflosing local seed as a result of the introduction 
of new see lines. 

Most of the campesinos interviewed at the start were certain they would never lose their varieties. 
Nevertheless, several gave valuable examples of recent seed losses and also of traditional practices worth 
preserving. The campesinos interviewed later, when hearing accounts of the initial interviews, started to 
consider the seed loss issue a real possibility. All of the agricultural officers thought the threat was real and 
pointed at specific examples. 

The Medellin-based newspaper 'El Mundo' published a summarized version of [the book] The law of the 
Seed; this communication reached the agricultural officers but not the campesinos. The latter repeatedly 
indicated the importance of horizontal campesino communication as a means of sharing other farmers' 
knowledge in terms of strengthening the sound agricultural practices and keeping native seed lines. Some 
underlined the importance of trying out new varieties with careful attention not to lose native seeds in the 
process. (Ramirez,1985:1) 
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CASE 8: COMBINING THE KNOWLEDGE SYSTEMS APPROACH WITH PARTICIPATORY APPRAISAL 

The importance of the learning and knowledge side of pluralism is manifested in the method known as Rapid Ap
praisal of Agricultural Knowledge Systems (RAAKS), developed by Engel and Saiomon (1994). RAAKS is based 
on the knowledge system perspective; it is: 

a structured approach for engaging social actors in inquiries, decision-making and the design of actions 
and/or interventions to improve innovative interaction_ an approach to enabling stakeholders to (re)design 
the way they organize themselves for innovation. (Engel, 1995: 52) 

The study concluded that the issue has potential for 
becoming the basis for horizontal campesino-to
campesino communication. The study did not explore 
other media. namely radio, which would reach farmers 
more readily. What it did confirm, however, was that 
discussion on relevant issues in agriculture and natural 
resource management need not depend on strategically 
planned programmes by large institutions. It showed 
the potential which horizontal communication offers 
for self-mobilizaton when the issues are immediately 
relevant to the farmers. However, it also showed the 
need for a process of facilitation to catalyze this hori
zontal communication. 

The above experience indicated the need to integrate 
communication efforts with other methods and with 
numerous stakeholders in order to agree on a learning 
agenda, rather than focusing on messages. Even in 
processes where participation was interactive, a proc
ess of learning was not evident. This brings us to the 
issue of sustainability of communication efforts. The 
continuity of many conventional communication proj
ects had depended on the expectation of some institu
tionalization of the approach; an obligation expected 
mainly from one stakeholder, the public agricultural 
organization. There are only a few instances in which 
governments have had the resources and commitments 
to follow through. However, what is relevant is that 
the process failed to address a pluralistic reality, in 
which many actors have a stake in maintaining a 
communication system. Such a system will not survive 
unless it builds on, and responds to, commonly felt 
needs. 

RAAKS is one of the few participatory action-research 
methods which embraces multiple perspectives, multi· 
ple objectives and offers multiple tools or 'windows' 
to choose from in order to analyze relationships. It is 
unique in the sense that it cannot perform outside a 
pluralist context; it therefore an example of a method 

which falls under quadrant A in Figure 1. This is due 
to the fact that it is based on the notion that innovation 
stems from relationships, hence the term 'the social 
organization for innovation'. From the knowledge 
systems perspective, the focus is to provide 
stakeholders with an approach to review their interac
tions in light of some stated objective(s), in order to 
design more effective forms of communication and 
cooperation (Engel, 1995: 37). As a method, it seeks 
to uncover inherent properties of knowledge systems 
with the purpose of improving network performance 
(Engel, 1995). Figure 5 provides a summary of the 
three major steps and the different 'windows' or tools 
available for analysis at each one. The three steps are 
essentially parallel to those in collaborative manage
ment. 

A communication study was implemented in the 
Philippines making use of participatory rural appraisal 
in combination with some steps of RAAKS. This ap
proach allowed researchers, field workers and rural 
communities to jointly identify the networks of infor
mation exchange, and to bring these actors together in 
a closer learning and planning process. The approach 
followed three stages: 

• mapping of actors and linkages; 

• analysis of linkage performance; and 

• an action plan to modify roles and improve link
ages. 

These stages mirror the major phases of RAAKS, but 
focus on preparing linkage- maps to visualize who the 
major actors are (in this case strictly on the basis of 
farmers' perspectives, and what linkages they have). 
Box 10 describes the steps for the first stage in more 
detail. 
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Box 10. Activities in Step One 

Identification of the farmer group and the presentation of the study goals to the farmer group. 
, Farmer group draws community map highlighting major production systems, enterprises, infrastructure and 
tenure. 
Ranking of major enterprises. 
History of innovation: description of the major changes for each enterprise in last 10 years and identification 
of the actors responsible for each major change; 
The research team draws a linkage map; for each linkage, the farmer group verifies each actor/linkage drawn. 
Verification and discussion with farmers on the basis of the linkage map. 
The research team follows-up the leads identified at the farm level and interviews tradesmen, input suppliers, 
private and public technology transfer workers, municipal officials, researchers, etc. 

By illustrating the linkages, a complex reality is visu
alized; this tool constitutes a common language for 
discussion. It is the start of a learning process. Figure 
6 shows one such linkage map with the main actors 
and linkages drawn. Patterns of effective horizontal 
communication appear at the grassroots level, while 
almost none appear at the municipal level. 

The major linkages were analyzed through a matrix 
utilizing the six performance criteria mentioned in 
Figure 2: awareness of the other actor's service, rele
vance of the other actor's service, timeliness of the 
other actor's service, accessibility to the other actors' 
service, communication medium through which the 
link is mediated, and linkage control. 

This systematic breaking down of issues to manage
able proportions constitutes the start of a learning pro
cess, in that: 

• it is visual, hence many actors with different lev
els ofliteracy can work on it; 

• it is systematic, hence it leads actors to negotiate 
and agree on criteria and indicators which can be 
used to track change over time; and 

• it refers to predominantly qualitative issues most 
participants can relate to, yet it can be enriched 
with additional quantitative information. 

From a participatory typology, it can lie in the 'fimc
tional' or even in the 'interactive' mode when applied 
properly (Ramirez, 1997a); on the methodological 
dimension, it is on the borderline between quadrants B 
and A (Figure 1 ), in that other learning tools are only 
beginning to be combined on an experimental basis. In 
terms of systems, it is squarely rooted in the pluralist 
mode, in that it explicitly seeks to map and analyze 
multiple stakeholder relationships. In the communica
tion area, it has thus far relied only on simple graphic 
media, but could well embrace other interactive and 
group media, which would make it increasingly pow
erful. 
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FIGURE 5: THE MAJOR STEPS OF RAAKS 

(Salomon and Engel. 1997:28) 

A: Problem definition & system identification 

A 1 Appraisal objective(s) ... 

A2 Relevant actors ... 
A4 Environment ... 

A3 Diverse missions ... 

A5 Clarifying the problem ... 

B: Constraint & oppottunity analysis 

81 Impact ... 

82 Actors ... 

83 Knowledge 
networks ... 

87 Communication ... 

86 Coordination ... 

85 Tasks ... 

84 Integration ... 

88 Understanding social organization for innovation . 

C: Arliculating strategy/action planning 

C1 knowledge management ... ? 

~ 
C2 Actor potential ... 

C3 Strategic commitments ... 
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Figure 6: Linkage map from the Philippines case study (Ramirez, 1997a: 7). 
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3.2 Issues and opportunities for participatory 
learning and communication • 

It is clear by now that in a pluralist context, participa
tory learning is a process with unpredictable out
comes. However, it can yield powerful results when 
the different stakeholders can agree early in the proc
ess on the purpose of working together. For the pur
poses of this paper, the challenge lies in combining 
stakeholder analysis methods with other participatory 
research tools (Gass, Beggs and Kelly, 1997). A range 
of learning and communication tools will be necessary 
to enable different stakeholders to come together, 
weave methods and agree on indicators to track 
change collectively. For this to happen the following 
issues require attention: 

Facilitation/ Agency: facilitators and organizations 
willing to embrace methods of participatory learning 
and communication. This calls for training tasks aimed 
at preparing a new professional, able to grasp the skills 
(of participatory appraisal, communication and 
stakeholder analysis, and natural resource manage
ment) and embrace new roles (as facilitator and broker 
of methods and information). Some training experi
ences already exist, and they involve a new 'praxis' 
whereby trainees are involved in a cyclical process 
involving practical, theoretical and critical learning 

(Roberts, 1994; Jiggins, 1994). It calls for institutions 
to provide incentives and reward systems for these 
professionals and to be willing to review and refor
mulate their functions in relation to those of other ac
tors they collaborate with (Ramirez, 1997c). 

Adaptive management: participatory learning and 
communication for managing pluralism requires a new 
identity; adaptive management is one such banner. 
The focus is not on managing a complex environment 
on the basis of artificially constructed outcomes, or to 
apply a new policy to passive actors. Rather, the un
derstanding is that the different stakeholders see no 
better option than to agree to collaborate in managing 

. aspects of the natural resource in a systematic, learn
ing-oriented fashion. Adaptive management implies 
that the environment responds to multiple influences, 
and that stakeholders may acknowledge this fact by 
focusing their attention on monitoring change on the 
basis of their interactions with the ecosystem. Adap
tive management depends on the agreement of the 
different stakeholders to track change (on the basis of 
the indicators they wish to monitor) as they intervene 
in their environment. 

Information on things and on process: there is a 
need to recognize the complementary role of 'infor
mation about things' and information stemming from 
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new processes and relationships among stakeholders. 
Lee (1993) stresses the importance of having reliable 
data for long periods of time to allow for monitoring 
of system performance (information about things). 
Borrini-Feyerabend (1996) emiches this picture by 
suggesting indicators of collaborative management 
which can be tracked (information about process). 
Participatory learning for natural resource manage
ment in a pluralist context requires both. The notion of 
participatory learning and communication relies on 1) 
methods of learning and tracking change, and 2) an 
information base to organize, store, translate, and ac
cess data on the indicators and criteria agreed upon for 
tracking change. 

Participation: There is no getting away from the fact 
that either interactive and/or self-mobilization will be 
the types of participation we deal with in a pluralist 

context. Independent actors, capable of voicing their 
goals and strategies will demand this type of partici
pation. 

Methodological innovation for participatory 
learning: A combination of action-research methods 
is required for different stakeholders to jointly monitor 
their social interactions, as well as the technical di
mensions of their environment. In terms of Figure 1, 
we are talking about initiatives in quadrant A which 
combine or 'weave' together different methods to ad
dress different aspects, goals, dimensions, and rela
tionships among stakeholders. Case 8, involving 
RAAKS and PRA, could be woven with visual meth
ods to track natural resource management. The meth
odology developed by Lightfoot, Feldman and Abedin 
( 1991) lends itself well to this approach. 

Case 9: A vision for Inter-institutional learning groups for natural resource management 

Sustainable forestry, agriculture and rural development efforts are the dependent on different actors collaborating in 
the management of common property resources. No single actor, nor component (e.g. technology) provides the an
swer; rather we are referring to a combination of stakeholders interacting with the natural resource. This is the essence 
of pluralism. Participatory learning can develop when different stakeholders agree on a set of methods of action
research which they wish to use collectively. This entails agreeing on a set of data, information, indicators or criteria 
by which they will monitor their collaborative action. At the very least, the indicators will need to come from two di
mensions: natural resource management indicators (nutrient recycling, biodiversity, cash flow, labor) and social or
ganization (linkage performance indicators). Methodologies for group learning already exist for both dimensions; 
what has yet to be developed is a combination of the two with the direct involvement of the different stakeholders. A 
communication strategy can be applied to this methodological framework to ensure that common meaning can be 
maximized among the stakeholders at different stages of the negotiation. A range of communication methods and me
dia can be put to work in this context 

The above idealized context may start at a grassroots 
or local level, involving local authorities and repre
sentatives of national institutions. However, as the 
effort grows in scope and geographical coverage, the 
need will arise for policy and institutional modifica
tions (this path has already been traveled by the col
laborative management experiences described earlier). 
A participatory learning approach to policy develop
ment and implementation has already been mentioned. 
However, inter-institutional working groups need not 
only exist at the micro level. Lee's experience (op. cit.) 
at the regional level demonstrates the power of multi
stakeholder efforts at higher levels. The convergence 
from different disciplines on the notion of pluralism is 
a reminder that options for innovative action may 
come from different sourcesxvi. 

This paper has provided some insight into how to ad
dress this complex notion of pluralism and develop 
new ways to learn; in this sense it is hoped that it re
sponds to the following challenge: 

... ways of researching need to be developed 
that combine 'finding out' about complex 
and dynamic situations with 'taking action' to 
improve them, in such a way that the actors 
and beneficiaries of the 'action research' are 
intimately involved as participants in the 
whole process. (Sriskanandarajah et al. 
1991:1, as cited in Pretty, 1995) 
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4. Conclusion 

Intelligent stewardship of the planet is un
likely to be found at the individual or species 
level. .. If there is a better path, it must be 
found or built by human institutions, organ
ized entities that can act beyond the reach of 
individuals. (Lee, 1993: 4) 

Participatory learning and communication are the 
tools for facilitation and negotiation. However, they 
can only yield results when they are put to work 
within platforms of negotiation and collaboration 
among different stakeholders. Furthermore, they re
quire new methods and a new banner to avoid falling 
into the limited and short-sighted objectives of the 
past. What is required is a new understanding of natu
ral resource management, one which is less prescrip
tive and more open to exploration, acknowledging that 
outcomes are dependent on a multitude of factors 
which no one actor can control. 
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to learn in a complex and changing environment, +he 
linear methods to measure physical objects, while use
ful, tum out to be insufficient. Methods and terms go 
hand in hand; hence, in this paper the reader will fmd 
alternative terms suggesting different methods of learn
ing, for example: 'tracking change' in lieu of 'measur
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ganizational design (Wright and Morley, 1989) 
• participatory natural resource management 

(rangeland management: Burnside and Charnala, 
1994; pastoralist societies: Cristoplos, 1996; for
est rehabilitation: Daniels and Walker, 1996; agri
culture and soil conservation: Guijt and Sidersky, 
1996; water resources: Jinapala, Brewer and 
Sakthivadivel, 1996) 

1 ecology (Gunderson, Holling, and Light, 1995) 
• participatory planning (UNCDF, 1995) 
• integrated policy development (Bernard and Arm

strong, 1997), policy debates (Leadbeater and 
Mulgan, 1996; Leadbeater, 1997) and the linkage 
between politics and science (Lee, 1993) 

iv. A commonality among the disciplines is evident in 
several dimensions: 

• the doubts on credibility and objectivity of infor
mation (Guba and Lincoln, 1989; Wheatley, 
1992) 

• the appreciation of multiple variables or 'curren
cies'; the need to have multiple methods of 
tracking change (Engel, 1995) and measuring en
vironmental feedback (Lee, 1993) 

• the growing interest in the notion of adaptive 
management (Gunderson, Holling and Light, 
1995; Lee, 1993; Lightfoot, Pingali and Harring
ton, 1993) 

• the value and strategic role of exploring opportu
nities, of serendipity (Cristoplos and Nitsch, 
1996; Wheatley, 1992; Lee, 1993) 

• the focus on process and its balance relative to 
results (Borrini-Feyerabend, 1996; Daniels and 
Walker, 1996) 

• the questioning of assumptions leading to a cri
tique of conventional methods of analysis - but 
not their rejection (Engel, 1995; Jiggins and 
Roling, 1997) 

• the debate surrounding the advantages and weak
nesses of organizations seeking equilibrium vs. 
searching for opportunities and options in turbu
lent environments (Cristoplos, 1996; Lee, 1993; 
Wheatley, 1992) 

• the growing interest and application of soft sys
tems methodologies in different fields including: 
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rangeland management (Burnside and Chamala, 
1994; Hamilton, 1995), forest rehabilitation (Da
niels and Walker, 1996), knowledge systems 
analysis (Engel, 1995; Jiggins and Roling, 1997) 
and integrative policy development (Bernard and 
Armstrong, 1997) 

• a focus on 'learning how to learn' (Bernard and 
Armstrong, 1997; Burnside and Chamala, 1994; 
Hamilton, 1995; Engel, 1995) 

v To make matters more complex, there are also attrib
utes, transformations, purposes, emerging properties, 
hierarchy and other dimensions to consider (Flood and 
Jackson, 1991). 

vi See: F AO, l 995a for a succinct account of this evo
lution, analyzed from a communication perspective; 
see Cristoplos and Nitsch, 1996 for an insightful ac
. count of this evolution from an extension point of 
view. 

vii Two worthy and comprehensive publications on 
PLA are: Pretty, J, Guijt, I., Scoones, I., and Thomp
son, J. 1995. A trainer's guide for participatory 
learning and action. London: IIED; and Bradley, S. 
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liography and review for development workers. Lon
don: IIED. 

viii. What is relevant at this point of the discussion is 
the growing importance of matching agendas among 
different actors. This focus on building relationships 
on the basis of common interests has become evident 
in 'client-oriented' and participatory research. This 
approach has been influenced by the agricultural 
knowledge and information systems perspective 
(AK.IS) where the demand capacity by the users of a 
technology is seen as a driving force behind effective 
research and extension systems on that technology 
(Roling, 1988). The evolution of farmer participatory 
research methods (Farrington and Martin, 1988) and 
participatory technology development (Jiggins and de 
Zeeuw, 1992) reflect attempts at building new partner
ships. The explosion of interest and experiences in 
'participation' has generated the need to grasp this 
diversity and acknowledge a range, or continuum, of 
different approaches (Bass et al., 1995). Nevertheless, 
such innovative arrangements have tended to be 
blocked by the dominating agendas of conventional 
institutions and their formal relationships. Questions 
have been raised about the extent to which such ap
proaches will become mainstream (Fujisaka, 1994) 
and to the adequacy of new participatory methods 
(Mosse, 1993). Some authors warn that participation 
may already have become a new 'orthodoxy' in urgent 
need of critical reflection. A major source of criticism 
concerns the apparent apolitical and technical nature 

of participatory methods and approaches (Beggs, 
1995). In short, the explosion of interest in participa
tion has matured and a new thrust is currently emerg
ing calling for a stricter self-regulating process to im
prove the match between the methods and the com
plex reality they aim to explore. Overall, from a plu
ralist angle, these methods have contributed to our 
understanding of the need for new tools through which 
different actors can express their perspectives and be
come empowered to negotiate. 

ix. The client orientation has also been a central feature 
of recent investment policies which advocate a client
first approach. This thrust fits well with the notion of 
privatized extension systems designed to fill the gaps 
in rural information services and technical assistance 
resulting from shrinking public services. However, the 
'market' can only be expected to service those privi
leged clients with commercially viable production 
systems. As a policy-driving force, the market fails to 
deal with issues of equity or sustainable resource man
agement, two fundamental concerns to society which 
are disregarded as 'externalities' by liberal economic 
thinking (Lee, 1993; Gibbons, Havnevik and Jiggins, 
1997) and development financing (Colchester, 1992). 
Not surprisingly, corporate claims to developing op
tions for sustainable resource management tend to 
avoid these central concerns and concentrate on the 
technological element of change (Magretta, 1997). 
"Although population and consumption may be so
cietal issues, technology is the business of business" 
(Hart, 1997: 71). Such claims by the corporate sector 
signal an effort to artificially dis-articulate a complex 
reality (with competing stakeholders and interests) for 
the purpose of pursuing profits·by selling products and 
services to specific client groups able to pay for them. 
In the corporate ideology, pluralism is replaced by 
vertical integration, as profit margins depend on hav
ing as much control over the system as possible. 

' There is much stimulating literature on analyzing 
innovative partnerships between formal research or
ganizations and farmer groups (Eponou, l 996a, b and 
c; Wuyts-Fivawo, 1996; Castillo, 1997), however for 
the purpose of this paper, the focus on improving rele
vance and effectiveness of agricultural research is too 
narrow as it tends to be limited to the technology di
mension. 

xi For an example of different types of stakeholders 
listed on the basis of their composition and sensitivity 
to changes in forestry projects, see Robley, 1996: p. 
310. 

xii. In a conceptual reflection on the stakeholder con
cept, Burgoyne (n.d.) suggests a mixing of research 
styles where the immersed phase is followed by a 
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relatively detached one. He argues that a strength of 
the stakeholder concept is that it "aligns with a politi
cal, interactionist, constructionist, inter-subjectively 
created view of reality" (p. 24). On the other hand, the 
disadvantage of it is the judgment choices which must 

be made at each stage of implementation. To sum it 
up, Burgoyne puts the approach in a soft-systems 
mode very much in accordance with a process orien
tation: 

While orienting advice can and has been 
given on these judgements, obviously the 
outcomes of the research can be very signifi
cantly shaped by these often fine judgements. 
This may be disappointing and disturbing if 
research is to be expected to yield stable and 
predictable outcomes, but this is rarely in 
practice the case, and perhaps stakeholder 
analysis is simply clearer than many other 
forms of research about these difficult but 
crucial underlying choices. (Burgoyne, n.d.: 
25) 

xiii The learning approach to pluralism builds from this 
common ground by proposing metaphors for collec
tive action-learning: platforms (Roling, 1994a ), coali
tions (Beggs, 1995; Beggs and Smith, 1995) and con
stellations (Norman and Rafael Ramirez, 1993; Wallin 
and Rafael Ramirez, 1996). 

xiv In the corporate world, the concept of 'learning 
organizations' includes the notion of measuring 
learning (Garvin, 1993) following the same adult edu
cation principles which have been applied to commu
nity development (Ramirez, 1990). 

xv PRODERITH: Proyecto de Desarrollo Rural Inte
grado del Tr6pico Humedo (Progamme for Integrated 
Rural Development in the Tropical Wetlands), 
Mexico. 

xvi. The convergence on pluralism mentioned at the 
beginning of this paper is evident from the disciplines 
from which many of the above authors come: Bernard 
and Armstrong ( 1997) provide insights from the 
learning perspective in integrated policy development; 
Lee ( 1993) provides inspiration through the notion of 
adaptive management and social learning. Borrini
Feyerabend (1996) brings the collaborative manage
ment experience from the field of conservation. Da
niels and Walker ( 1996) provide lessons from a con
flict resolution experience in forestry management. 
Burnside and Chamala ( 1994) come in from the 
rangeland management side. Engel and Salomon 
(1994) come from the knowledge systems and exten
sion perspective. They all advocate a soft systems pro
cess and learning-oriented agenda to navigate in a 

pluralist world. The business managers remind us of 
the need to acknowledge informal networks (Krack
hardt and Hanson, 1993) to establish learning organi
zations and environments (Garrat, 1994; Garvin, 
1993) and to reduce the boundaries which limit infor

mation flow (Wheatley, 1992). They all recognize the 
importance of power and seek to offer options in light 
of those factors. Last, but certainly not least, Gass, 
Beggs and Kelly ( 1997: 117) remind us that relations 
of power are inseparable from the context, and that 
without the incorporation of a range of stakeholder 
perspectives, it is impossible to decide which criteria 
should guide the process. 
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Abstract 

The relationship bet.veen learning and education is becoming increasingly important to the development community, 
especially as diversity continues to increase in light of democratization, decentralization, and collaborative net
working between public and private institutions. Existing development approaches and their underlying paradigms, 
must be critically examined to determine if they are helping or hindering participatory community learning. It is 
especially important to make evident the often-implicit link bet.veen existent development approaches and hierarchi
cal educational structures. Even quantum improvements in the way a new generation conducts development could be 
quickly eroded if the succeeding generation of development professionals continues to be indoctrinated during for
mal schooling with curricula and teaching methods left over ji·om the old development paradigm. Only innovative 
human capacity-building approaches, especially those that give attention to both individual and organizational 
learning, can address the complex challenges of sustainability and development. Stimulation of more learner
centered, interactive, and critically reflective modes of learning is essential. 

Pluralistic environments for forestry, agriculture, and rural development require a significant change in how rele
vant stakeholders and institutions approach the concepts of community development and learning. This paper ad
dresses some of the dynamics surrounding local communities' adaptation and management within decentralized and 
pluralistic environments. Because communities within pluralistic environments usually face reduced human and fi
nancial resources, they need to embrace new learning approaches and more collaborative processes of learning 
with others. Communities can accumulate social capital if they nurture their capacity to continuously learn, produce 
relevant knowledge, and reflect critically on their own experiences. The desired ultimate outcomes are improved 
local deci.Sion-making capacities that contribute toward a more sustainable environment in both ecological and !111-
man aspects. 

Apprentissage et enseignenient co111n1unautaires dans un environne-
1nent pluraliste : consequences pour la foresterie, l 'agriculture, et le 
developpe1nent rural durables· 

Sommaire 

Le lien entre l 'apprentissage et l 'enseignement joue un role de plus en plus important dans le monde du developpe
ment, notamment avec l 'augmentation de la ,diversite compte tenu de la democratisation, de la decentralisation et 
des reseaux de collaboration entre !es institutions publiques et privees. Il est capital que /es approches de develop
pement existantes et leurs paradigmes, soient examines afin de determiner s 'ils favorisent ou entravent 
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l'apprentissage communautaire participatif. fl est particulierement important de faire ressortir le lien souvent impli
cite entre !es methodes de developpement et !es structures hierarchiques d'enseignement. Les nombreuses ameliora
tions dans la far;on qu 'une nouvelle generation envisage le developpement pourraient etre vite remises en cause 
assez rapidement si la generation suivante de professionnels du developpement continue d'etre endoctrinee par un 
enseignement formel et par des programmes et methodes depasses issus des anciens modeles de developpement. 
Seules des demarches novatrices de valorisation des capacites humaines, en particulier celles qui sont axees sur 
l 'apprentissage individuel et organisationnel, peuvent re/ever !es defis complexes de la durabilite et du developpe
rnent. Ilfaut absolument encourager des modes d'apprentissage plus orientes vers l'etudiant, plus interactifs et axes 
sur une reflexion critique. 

Des environnements pluralistes pour la foresterie, !'agriculture et le developpement rural requierent de profonds 
changements dans la far;on dont !es parties prenantes et !es institutions abordent !es concepts de developpement et 
d'apprentissage communautaire. Cet article examine certaines dynamiques autour de !'adaptation et la gestion des 
communautes locales dans des contextes decentralises et pluralistes. Etant donne que ces communautes disposent 
generalement de ressources humaines et financieres reduites, elles doivent adopter de nouvelles methodes 
d'apprentissage et renforcer !es processus de collaboration avec l'exterieur. Les communautes pourront bdtir un 
capital social si elles entretiennent leur capacite d'apprentissage continu et de produire des connaissances appro
priees, ainsi que de capitaliser sur leurs propres experiences. En derniere analyse, !es resultats escomptes sont 
l 'amelioration des capacites locales dans la prise de decision qui contribuent a un environnement plus durable aussi 
bien du point de vue ecologique qu 'humain. 

Section 1: \Vhat is the context of a pluralistic 
environment? 

Decline of the centralized state and the subsequent 
devolutionii of power has clearly prompted increased 
self-reliance and encouraged the development of or
ganizational capacity at the local level. These changes 
have provided impetus for participatory approaches. 
This new participatory climate can be supported only 
within a diverse, multi-stakeholder community de
velopment context. There is a need for practical 
strategies that are supportive of participatory proc
esses that people can use to create and maintain 
learning in communities that promote sustainable 
forestry, agriculture, and rural development. 

In the last few decades the development scene has 
become more pluralistic both institutionally and po
litically, elevating pluralism to the status of a central 
theme within this arena. An increasingly visible 
gravitation toward multi-stakeholder and collabora
tive approaches, often demand-driven by local con
stituents who have realized a greater voice, is associ
ated with decentralization of state control and shifting 
of more authority to the local level. Supply-side ap
proaches to delivery services, as traditionally under
taken by the state, are being abandoned in favor of 
systems more responsive to needs of those directly 
affected (Malvicini, 1995). Pluralism is not a veiled 

attempt to expand development efforts, but rather 
recognition that centralized agencies are not unique in 
their ability to develop effective processes and plans 
(Christoplos, 1996). 

It is now more widely accepted that innovation in 
such areas as forestry, agriculture, and rural devel
opment are the result of interaction among different 
stakeholders with complimentary contributions. More 
and more, development and innovation are clearly 
visualized and treated as participatory rather than 
linear processes of knowledge and information trans
fer by single stakeholders within the larger field of 
development. This trend represents a significant 
movement in development thinking and acting. 
Today there is a growing rejection of the belief that 
government is the sole legitimate agent for decision 
making or for management of development resources 
(Korten, 1980). Often due to past poor performance 
of many government agencies and organizations 
within the non-industrialized world (and also in some 
developed countries), local participants are now 
charged with more responsibility and control over 
their own development. Local stakeholders have 
gained renewed energy for action in the midst this 
new pluralistic climate. 
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As this new environment continues to develop and 
evolve, governments themselves are increasingly 
recognizing the value of decentralizing their power, 
resources, and overall role in society. Government 
administrators and technical departments can no 
longer operate as if they dominate the decision
making process, but must be prepared to negotiate 
and compromise with multiple stakeholders and 
sources of power. The institutional consequences of 
these new conditions are becoming evident only 
gradually, posing certain risk along with potential 
opportunity. Partially because of these dynamics, the 
development scene has entered an exciting and chal
lenging time for non-governmental organizations 
with community links. NGOs are no longer regarded 
by other stakeholders as irrelevant or unimportant, 
but find themselves drawn into mainstream develop
ment debates. They have unique resources at their 
disposal and the capacity to influence those who may 
yield even greater resources. NGOs, often with enor
mous popular support, are on the edge of even greater 
opportunities (Clark, 1990). However, it is still cru
cial to advise caution against unwarranted assump
tions about the uniform capacity ofNGOs for partici
pation, despite their contributions to community de
velopment. They sometimes operate with agendas 
very different from counterpart communities. In spite 
of growing desire to be more sensitive to local proc
esses and impacts of development, many NGOs are 
still governed through external structures that inter
fere with direct accountability to communities (ODI, 
1996). 

Even though decentralization creates a demand for 
local capacity-building organizations, it must still be 
recognized that devolution itself does not guarantee 
changes in practice at the local level. It is extremely 
important to recognize that without training and other 
reorientation mechanisms to manage the devolution 
of responsibility to the local level, decentralization 
will not be effective (Malvicini, 1995). 

The mindsets of most governments, donors, and even 
many NGOs are based upon model structures. Plu
ralistic environments are not model systems. Chris
toplos ( 1996) argues that the purpose of focusing on 
pluralism is to embrace the complexity of activities, 
rather than dominate or control the pluralistic envi
ronment. The purpose is to explore niches where 
common concerns exist among the stakeholders so 
collaborative processes and actions may lead to syn
ergy. This very synergy can lead to stronger and bet
ter community-based learning and development. With 
this mindset, pluralism can be viewed as an asset use-

ful for building local capacity, which in tum can im
prove and strengthen community-based learning 
(Christoplos and Nitsch, 1996). 

It is important to recognize that, simply because a 
more pluralistic environment is evolving, not all 

stakeholders will be content with associated changes. 
In a context of expanded participation, conflicts will 
escalate and increasingly surface in community inter
actions. The majority of conflicts arise when indi
viduals and communities interact with one another in 
the midst of change. The rate of change promises to 
not only speed up, but increase in magnitude, as the 
next century approaches (Desloges and Gauthier, 
1997). 

Clearly, the sharing and redistribution of certain ele
ments of power along with redistribution of land, 
more equitable representation in political processes, 
increased participation in decisions about resource 
allocation, empowerment of women, and access to 
affordable credit will be increasingly necessary in 
forestry, agriculture, and rural development. It is im
portant to acknowledge that even though the r~alm of 
power sharing is a critical topic within the context of 
pluralism, the topic will not be explored as a primary 
theme in this paper. However, the essential and posi
tive role of the diversity that leads to manageable 
conflict and how it can lead to effective and sustain
able community learning will be discussed in later 
sections of this paper. 

This paper examines recent development trends in 
light of the increase of pluralism, within a global per
spective; in particular, the importance of community 
learning and education within the context of related 
dynamics such as democratization, decentralization of 
government services, recognition of indigenous 
knowledge, enhanced participation of individuals in 
local groups, and involvement of communities in 
decision-making processes. In order to provide a 
foundation for a discussion of community learning 
and education, some of the general dynamics and 
associated complexities of participation in pluralistic 
environments are also explored. 

As selected issues are introduced in this paper, the 
authors attempt to understand and address concerns 
of people who are directly dependent on the land, 
forest, and other natural resources for survival. For
ests and forest products, for example, perform a much 
more direct and basic function, not only as a source 
of food, but also as income and household security 
for the poorest members of society (Arnold, 1997). It 
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is important to seek ways to be more sensitive to ho\v 
these people understand and express the processes 
and dynamic interactions between community, envi
ronment, and development. Clearly there can be vari
ous perceptions of reality in any given situation. This 
can be an especially important factor for those indi
viduals from more developed areas to consider when 
attempting to inquire into situations, analyze data, 
and prescribe solutions that will have impact on peo
ple in less developed areas. Chambers ( 1997) advo
cates for a transition toward a knowledge paradigm 
that is more oriented toward people than things, ar
guing that perceptions of reality vary between profes
sionals and farmers. 

· Box 1: Selection of Criteria 
While agricultural scientists usually focus their atten
tion on food production, farmers often have different 
criteria for selecting particular crops. In Zambia, 
farmers have established their own criteria for selec
tion of millet varieties. These criteria include disease 
resistance, resistance to birds, range of soils in which 
varieties can be grown, early yield, straw production 
for fodder, ease of weeding, ease of harvesting; stor
ability, price, suitability for beer, taste and cooking 
quality. When these criteria are considered, farmers 
choose varieties that do not give the highest yields. 
(Drinkwater, 1993) 

This starting point prioritizes decentralized and inclu
sive aspects of learning and education, especially 
those aspects directly associated with needs and de
gree of local community control. An increased recog
nition of indigenous ways of knowing and the associ
ated nonformal learning processes are certainly 
needed in order to cope with the new demands of 
increased pluralism. There is stiil much to be learned 
from indigenous knowledge (Desloges and Gauthier, 
1997). 

This paper also analyzes some dynamics of organiza
tional learning within communities and the intersec
tion of pluralism with selected aspects of community 
pre- and post-secondary institutional education 
structures. Formal education is the manifestation of 
learning processes where access is intentionally re
stricted, with participation being less inclusive, and 
where the objectives are more distant from immediate 
needs of people in communities. 

In an attempt to provide clarity, the following themes 
that -appear throughout the paper are defined so as to 
reduce the possibility of incorrect assumptions or 

distorted understanding. It is recognized that each of 
these concepts could be alternately framed or at least 
given different nuances by the diverse global audi
ence that might read and react to this paper. 

COMMUNITY 

Community is an interactive body of individuals and 
groups with common interests within a larger society, 
linked through participatory processes that build upon 
shared interests and result in common policies. 

LEARNING 

Learning sees knowledge as a quality of perception or 
a way of making sense of phenomena. It emphasizes 
processes of forming and re-forming ideas and creat
ing knowledge through the transformation of experi
ences (Kolb, 1984). A learning approach recognizes 
three categories of knowledge: propositional (asser
tions of facts or truths which are added to the store of 
knowledge), practical (skills and abilities), and expe
riential (knowing oneself, another person, an event, 
place, or thing in direct interaction). For purposes of 
this paper, learning will be assumed to occur through 
a combination of informal interactions, nonformal 
activities, and institutional programs (Bawden, 1995; 
Heron, 1981; 1993). 

EDUCATION 

While encompassing some elements of the previous 
definition, the concept of education is based on a pre
vailing notion that knowing arises from constant, 
fixed, and immutable elements of thought. It is meas
urable through an incremental and accumulated 
storehouse of facts or habits representing behavioral 
responses to specific stimulus conditions (Brew, 
1993; Kolb, 1984). For purposes of this paper, the 
term education is used to denote association with the 
methods of teaching and learning in more formal set
tings, predominandy in schools. The reader should 
note that the authors have deliberately chosen a more 
restricted definition of education than usually found 
in other literature. 

PLURALISM 

Pluralism encompasses recogmtJ.on of the presence 
and role of multiple members of diverse ethnic, ra
cial, religious, or social groups. These members 
maintain an autonomous participation in development 
of their traditional culture or special interest. They 
also influence the performance of both natural sys-
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terns and man-made institutions within the confines 
of a common civilization (Ramirez, 1997). 

SUSTAINABLE DEVELOPMENT 

Development that is sustainable involves the sup
ported, nourished, and prolonged ability of people to 
envision their desired future from both short and 
long-term perspectives (economically, socially, in
stitutionally, and environmentally). It encompasses 
engagement in continuous learning for improved 
well-being, influence of power-holders in support of 
desired policies, and nurture of meaningful dialogue 
with others who. hold differing visions (Chambers, 
1997; Korten, 1990). 

NONGOVERNMENTAL ORGANIZATIONS (NGO) 

The NGO concept embraces a wide variety of organi
zations that vary in geographic range from a local 
community to a worldwide base. There are three main 
categories of NGOs (Carroll, 1992; Korten, 1980; 
Zelaya, 1997): 

• voluntary organizations that pursue a social mis
sion driven by a commitment to shared values; 

• people's organizations that represent their mem
bers' interests, have member-accountable leader
ship, and are substantially self-reliant; and 

• community-based organizations that pursue 
community goals. 

The use of the term NGO in this paper refers almost 
exclusively to those NGOs that operate in collabora
tion with communities. 

Section 2: What is the difference between 
learning and education? 

In most forums, the concept of learning is used inter -
changeably with that of education. The authors have 
deliberately differentiated between the two concepts 
in order to lead toward a better understanding of par
ticipatory approaches that are the focus of this paper. 
The reader is reminded to review the working defini
tions of learning and education that were provided in 
section one.· 

The word "education" is commonly associated with 
the closely related concepts of schooling, instruction, 
teaching, direction, training, tutelage, guidance, in
doctrination, drill, acquisition, mastery, and study. 
Some individuals are fond of saying that they have 

arrived at some terminal point in the educational pro
cess. Others prefer to refer to themselves as educated, 
giving value to the artifacts that document recogni
tion of their knowledge accumulations: A certificate, 
diploma, or degree usually documents the level of 
their prngress. With justification based on experi
ences that most have had in school, education is usu
ally thought of as existing hand-in-hand with proc
esses that are teacher-centered, in some type of for
mal structure or system. Unfortunately, the accumu-

. lation and transmission of hierarchically pre-defined 
bodies of information is still the most recognizable 
format for top-down educational delivery approaches. 
While far from attempting to minimize the role and 
importance of education, the authors of this paper 
want to elevate the importance of learning concepts 
that most effectively facilitate community interaction. 
Much has been written about the purpose and struc
ture of education. Dewey (1938: 18-19) observed 
that, in his day, education was incorrectly associated 
with static and finished products. He criticized teach
ers who promoted "imposition from above and from 
outside" and recommended increased "learning 
through experience." Undoubtedly, if Dewey were 
alive today, he would still deliver the same message 
because of the minimal changes realized in the edu
cational systems in subsequent decades. In a related 
manner, Freire (1983) condemned teachers who de
posit information in minds of students much like they 
deposit money in a bank. 

Consistent with the distinction proposed in this paper, 
proponents of constructivist theory promote a radi
cally different approach to learning and education. 
Constructivism is concerned not only with "know
ing," but also with the "process of coming to know" 
(Fosnot, 1996). 

Based on work in psychology, philosophy, 
and anthropology, the theory describes 
knowledge as temporary, developmental, 
nonobjective, internally constructed, and so
cially and culturally mediated. Learning 
from this perspective is viewed as a self
regulatory process of struggling with the 
conflict benveen existing personal models of 
the world and discrepant new insights, con
structing new representations and models of 
reality as a human meaning-making venture 
with culturally developed tools and symbols, 
and further negotiating such meaning 
through cooperative social activity, dis
course, and debate. Teachers who base their 
practice on constructivism reject the notions 
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that meaning can be passed on to learners 
via symbols or transmission, that learners 
can incorporate exact copies of teachers' un
derstanding for their own use, that whole 
concepts can be broken into discrete sub
skills, and that concepts can be taught out of 
context. In contrast, a constructivist view of 
learning suggests an approach to teaching 
that gives learners the opportunity for con
crete, contextually meaningful experience 
through which they can search for patterns, 
raise their own questions, and construct their 
own models, concepts, and strategies. The 
classroom in this model is seen as a miniso
ciety, a community of learners engaged in 
activity, discourse, and reflection. The tradi
tional hierarchy of teacher as the autocratic 
knower and the learner as unknowing, con
trolled subject studying to learn what the 
teacher knows begins to dissipate as teachers 
assume more of a facilitator's role and 
learners take on more ownership of ideas. 
Indeed, autonomy, mutual reciprocity of so
cial relations, and empowerment become the 
goals (Fosnot, 1996: ix). 

In order to shed baggage associated with the use of 
the word "education," the term "learning" is elevated 
as a dominant concept in discussions about commu
nity participation. Leaming can be logically Jinked 
with concepts of wisdom, scholarship, discovery, 
enlightenment, insight, understanding, perception, 
awareness, discernment, reasoning, sense, and in
quiry. A focus on learning and these associations 
permits a transition in thinking away from a teacher
centered model to consider more inclusive processes, 
particularly those that individuals or groups use to 
facilitate change for themselves and their communi
ties. The door is opened for recognizing emergence 
of learning where the associated processes are initi
ated, directed, and owned by the participants them
selves. Leaming, in this alternative mindset, is best 
characterized as continuous, life-long, evolving proc
esses. A person can never claim to have "become 
learned," only be in the process ofleaming. For most 
people, the learning process involves varying combi
nations of informal socialization, self-initiated in
quiry, and formal study. A learner-centered attitude 
values and respects experiences of each individual as 
building blocks for personal and social development. 

It should be noted that the authors recognize an es
sential role for experts, and the knowledge they rep
resent, to effective community learning and educa-

tion. Certainly, knowledge that has been tested, re
fined, and credentialed through formal academic, 
scientific, and technological processes is of unques
tionable value. However, an over-emphasis on 
knowledge as the starting and ending point for learn
ing and education will continue to produce myriad 
problems. If expert-driven educational processes 
continue to dominate, they will negate efforts to in
crease locally-driven community participation. In
digenous knowledge, applied experimentation, and 
appropriate technology developed at the local level 
must be elevated in prominence and value. 

The distinction between learning and education is 
very important for anyone attempting successful fa
cilitation of complex development processes in in
creasingly pluralistic surroundings. A transition in 
perspective from teaching to learning, giving special 
attention to the processes of experiential learning, is a 
necessary shift that begs for even more attention in 
increasingly pluralistic environments. Leaming is 
particularly important in a social and political envi
ronment that values the contributions of meaningful, 
informed, and diverse individuals. 

Very few people would disagree that with the press
ing need for effective learning as a foundational in
gredient for sustainable forestry, agriculture, and ru
ral development. However, serious disagreements 
arise about the types of learning that are most appro
priate, the most efficient learning delivery systems, 
and the underlying philosophical foundations that 
drive these learning systems. Some elements of the 
disagreements, alternative delivery systems, and 
philosophical foundations will be discussed in the 
subsequent section of this paper. 

Section 3: How can learning enhance com
munity participation? 

Every individual develops a unique set of perspec
tives that inform belief and action. "We all conceive 
of the external reality somewhat differently, based on 
our unique set of experiences with the world and our 
beliefs about them (Jonassen, 1991: 6)." It is similar 
to a situation where each member of a diverse group 
of people might be fitted with a pair of prescription 
sunglasses, with each pair of lenses possessing differ
ences in either color or tint. Even though each sun
glass wearer might gaze at an identical object, they 
would all be experiencing it in a slightly different 
manner because of their unique lens characteristics. 
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In somewhat the same way, each person peers 
through their own individual filters in the process of 
building personal mental models, worldviews, or 
paradigms of how things operate in the surrounding 
world. 

Mental models are surprisingly powerful. They influ
ence not only how the world is viewed but also how 
individuals take action in the world. Mental models 
can be very simple generalizations or extremely com
plex theories (Senge, 1990). Argyris (1990) discov
ered through his research activities that people always 
behave consistently with their mental models (theo
ries-in-use) even though they often do not act con
gruently with what they say (espoused theories). 
Helping an individual change what is said, or es
poused, is a much easier task than altering the un
derlying assumptions that correlate with their actions. 
To effectively address the weak correlation between 
espoused theory and what actually happens in action, 
approaches to learning must assist people to examine 
their existing mental models, identify their short
comings, and construct more useful mental models. 
Helping to change the understanding, behavior, or 
even the attitude of an individual toward something 
without impacting the underlying mental model will 
result in limited learning. An individual will more 
readily construct new mental models if the new 
variations can be somehow linked to existing models 
(Argyris, 1990). 

The predictable gap between espoused theory and 
actual behavior is observable with remarkable regu
larity. This gap occurs not only with people in their 
individual learning processes, but also in learning that 
is designed to occur in organizational and community 
environments. There is a generic human characteristic 
where individuals within groups become conditioned 
to operate as if their assumptions were hidden, when, 
in fact, everyone knows the assumptions. Argyris 
(1990) calls this aspect of complicated and routine 
behavior "skilled incompetence." Even though one 
individual may know that another person is also 
aware of something that is a problem of mutual con
cern, they both choose to act as if neither of the par
ties knows anything. They do this in a skilled manner 
in order to perpetuate a cover-up. The behaviors that 
support the cover-ups or defensive routines hinder the 
learning that is needed to bring about individual and 
organizational changes for improvement (Argyris, 
1993). 

In order to move beyond the behavioral limitations 
that face both individuals and their communities, 

learning processes must be transformed and acceler -
ated. People must incorporate the two most important 
aspects of learning: reflection and inquiry. When 
learning to reflect, individuals and groups must in
tentionally slow down their thinking processes in 
order to become more aware of how they form men
tal models and how their underlying assumptions 
influence their actions. An improved ability to inquire 
will help improve face-to-face interactions, especially 
increasing effectiveness for dealing with the in
creased complexity, tension, and conflict that 
emerges in pluralistic environments (Senge, 1990). 
Developing enhanced skills of reflection and inquiry 
are especially relevant if intended learning processes 
are going to impact the mental models that hinder the 
community development process. It is essential that 
development workers join with community members 
in inquiry and reflection that will result in collabora
tive learning among all involved with community 
initiatives. 

Box 2: Skilled Incompetence 
An extension organization implemented a new par
ticipatory gardening approach among residents of a 
poor neighborhood. The project was designed to 
replicate a similar successful project in another 
geographic location. Within a few weeks after start
up of the new gardening project, all members of the 
community had concluded that the new project was 
poorly designed and would ultimately prove un
sustainable. On their own, the individual extension 
workers also reached a similar negative conclusion 
about the project and its probable failure. However, 
for unknovm and likely complex reasons, both the 
group of community members and the extension 
workers chose to suppress the fact that they had 
reached these negative conclusions. They contin
ued to conduct their interactions as if the project 
was unfolding as planned, with minimal surfacing 
of the serious problems that were obvious to all in
volved. The gardening project was carried to com
pletion and a positive project report was delivered 
to the administrative agency with a recommenda
tion for a renewal of project funding. Certainly, 
neither the extension workers nor their counterpart 
community members intended to cover-up and per
petuate error. However, members of both groups 
found it easy to separately and consistently act out 
all of the behavioral manifestations of a successful 
project in the midst of failure. Each of the collabo
rators had learned to manifest a sophisticated level 
of skill to sustain their incompetence.iii 
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Mental models, constructed from the life experiences 
of each individual, are the foundation and building 
blocks of transformation. Experiences, as vehicles for 
positive change, are assets owned by even the poorest 
of the poor. Kolb (1984), by defining learning as the 
transformation of experience, recognizes the neces
sity .of both examining shared cognitive processes as 
well as individual actions. Bawden (1995) makes a 
useful distinction between propositional learning (for 
knowing), practical learning (for doing), and experi
ential learning (for being). He says that individuals 
can be told (propositional), be shown (practical), or 
find out for themselves (experiential). Distressingly, 
propositional and practical learning are used almost 
exclusively in formal education, while experiential 
learning approaches are neglected (Bawden, 1995). 

vVhile experiential learning is somewhat accurately 
linked to a "learning-by-doing" or "hands-on" ap
proach, there is another important dimension to expe
riential learning that must not be overlooked, espe
cially in the context of the topic of this paper. Learn
ing can be mistakenly presumed to be a quantitative 
process, giving the idea that an incremental accumu
lation of knowledge validated through experience 
will result in wisdom. It is commonly stated that a 
person who has completed many years of schooling 
has accumulated considerable knowledge. Govern
ments around the world have even reached a certain 
level of unprecedented agreement about measurement 
of these accumulations and recognize individuals 
who amass enough knowledge and experience to earn 
a paper credential after completing the primary, sec
ondary, baccalaureate, masters, or doctoral levels. To 
counter the misconception of knowledge as accumu
lation, Brew (1993: 88) suggests the necessity of en
gaging in a process of destroying previous learning, 
referring to this phenomenon as unlearning. She says 
that "new knowledge adds to or disconfirms ideas 
held already. The former (adding) happens when the 
new idea fits in with the already existing conceptual 
framework. The latter ( disconfirming) happens when 
an anomaly is evident, causing the whole frame\vork 
to be revised." Everyone has certain experiences, that 
when transformed in the learning process, produce 
ingrained patterns of thinking and behaving that can 
potentially inhibit future learning. Unless deliberately 
unlearned, some of the previous products of learning 
become not only irrelevant but are also barriers to 
hinder progress in desired future directions (ibid.). 

While the concept of unlearning may be semantically 
confusing, understanding it might provide a break
through in the intended movement toward under-

standing community learning for more participatory 
and sustainable development. 

Box 3: Unlearning ·Extension 
Until recently, agricultural extension workers, es
pecially those in developing countries, had con
centrated their learning process on understanding 
and practicing the process of transfer of technology 
from researchers to farmers. Single commodity 
technologies were developed, tested, packaged, and 
handed to extension workers for delivery to farm
ers. An extension worker was successful if high 
rates of adoption were achieved. Recent years have 
brought about a re-thinking and re-structuring of 
the extension worker role, moving toward more 
integrating of subject-matter and toward a farmer
centered approach. Extensionists are increasingly 
being encouraged to approach farmers from a need 
basis, valuing local participatory processes, and at
tempting to understand the unique complexity of 
farming systems and indigenous ways of thinking. 
In-service training programs on topics associated 
with participatory methods of measurement, as
sessment, delivery, and evaluation have been added 
to assist the extension workers in making changes 
in how they interact with the end-users. Unfortu
nately, behavior of extension workers has not 
changed to the desired extent, at least partially be
cause of an entrenched assumption that learning 
about extension can be cumulative and incremental. 
Few attempts have been made to help individual 
extensionists and the associated institutions in
volved in extension education to rid themselves of 
the assumptions about extension that underlies the 
transfer of technology approach. In reality, most 
academic institutions preparing extension workers 
are still teaching the outdated transfer of technol
ogy paradigm. They have not yet undertaken the 
process of unlearning the outdated extension ap
proaches (Mattocks and Steele, 1994; Steele and 
Turnbull, E. and D., 1995a; Steele 1996). 

The main significance of unlearning, at least in the 
context of participation, is that whole frameworks 
surrounding thinking, acting, and knowing must, at 
times, be dismantled. Simply adding new information 
and experiences on top of the existing knowledge will 
not result in significant and lasting change. In other 
words, increasing the quantity of information, train-
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ing, schooling, or even experiences will not guarantee 
learning. One popular expression states that "experi
ence is the best teacher." In this same spirit, foresters 
are fond of saying "forestry may be taught in schools 
but is learned in the forest." Somewhat paradoxically, 
while experience can be both the most essential key 
to positive transformational change it can also be
come the nastiest hindrance to future progress. 

What does an understanding of experiential learning 
imply for those who are attempting to facilitate proc
esses of community participation in a pluralistic con
text? Perhaps foremost is an awareness that learning 
occurs while people are active and not simply con
templating or planning future actions. It is also im
portant to understand that reflecting on and evaluat
ing past actions of self or others will not result in suf
ficient learning. There must be a primary recognition 
that the pluralistic nature of contemporary develop
ment is best accompanied by action learning strate
gies that create appropriate conditions for emergent 
and continuous learning. 

One other critical dimension related to learning oc
curs with predictability in highly functional and ef
fective organizations. This is the dimension of com
munal, inter-personal, and collaborative learning that 
occurs within groups, teams, and organizations. Col
laborative learning is an area that has been under
emphasized in development processes in recent dec
ades. Educational programs have usually aimed at 
helping individuals increase their capacity to function 
effectively in the various layers of hierarchical or
ganizational structures. A faulty assumption has been 
that group effectiveness, productivity, and efficiency 
results from the sum of contributions by each indi~ 
vidual member of a group. Most people have ob
served an organizational phenomenon that results 
when a group of competent individuals is designated 
to form a work unit. Predictably, many otherwise 
intelligent individuals fail to perform effectively as 
team members, falling considerably short of every
one's expectations. It is as if the group intelligence 
had gravitated to a lower level than that of any single 
individual within the group. Senge (1990) references 
numerous examples, arising from his research, where 
group intelligence, if somehow quantifiable, would 
have fallen considerably lower than the average in
telligence of the group members. At the other ex
treme, there are numerous , positive examples of 
groups that produce outputs far exceeding the sum of 
the contributions of individual team members. These 
high-performance groups discover "synergy'', a con-

dition where the whole is greater than the sum of the 
parts. 

Box 4: Synergy and Development 
A consultative process was designed to bring to
gether stakeholders from various entities within a 
country for a two-day workshop. The purpose of 
the consultation was to discuss the various percep
tions of possible need for new training programs 
for mid-career agricultural extension workers. The 
workshop was opened with broad-ranging discus
sion during the first day with numerous interpreta
tions about the need, with a few significant sugges
tions for premature action. The group interactions 
had reached a 10\v point and it appeared that no di
rection was apparent. The facilitation team was 
meeting with a small group of key stakeholders af
ter dinner the first evening to determine direction 
for the second and final day of the consultation. 
The facilitators were tempted to intervene and pre
scribe a solution, to bring some order out of chaos. 
However, a decision was made by the facilitators to 
give time and space so that the key stakeholders 
could reflect on their own ambiguity and conflict. 
The facilitators communicated their confidence that 
a sense of order and direction would emerge out of 
the complexity. After a late night of discussion, one 
of the local collaborators assumed a role of consen
sual leadership and came up with a plan that had 
considerable O\Vnership and credibility. The plan 
was presented the next day and received a welcome 
response from conference participants. There was a 
sense of ownership of the agenda and discussions 
during the second day j:hat would not have hap
pened without the journey that had occurred within 
the small group the previous evening. Most facili
tators would have intervened much earlier in the 
evening, missing the synergy of the whole (Steele, 
1995b).iv 

Even though individualized development and trans
formation is an absolute necessity for development, it 
is not sufficient in the world today. A collaborative 
learning strategy of considerably greater power and 
leverage must be harnessed to address the incredibly 
messy challenges that accompany each individual's 
current understanding of the complex inter-connected 
\VOrld. 
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Figure 1: Ladder oflnference (Argyris, 1990: 88) 
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Senge identified the concept of alignment a~ the dy
namic that leads to an empowered and synergistic 
team effort. 

The fundamental characteristic of the rela
tively unaligned team is wasted energy. In
dividuals may work extraordinarily hard, but 
their eff01is do not efficiently translate to 
team effort. By contrast, when a team be
comes more aligned, a commonality of di
rection emerges and individuals' energies 
harmonize. There is less wasted energy. 
(Senge, 1990:234) 

There must be an awareness of the need for more 
effective approaches to understanding the numerous 
interpersonal and organizational conflicts that in
creasingly emerge in environments that value partici
pation. Awareness is particularly critical in the arena 
of natural resources usage where conflicts arise from 
the fundamental complexities associated with land 
management issues. Conflicts can arise from interper
sonal and inter-group differences in beliefs, values, 
perspectives, philosophies, opinions, observations, 
interpretations, and assumptions. Some current ap
proaches intended to mitigate, reduce, and resolve 
conflicts are essential and complement what can be 
accomplished through collaborative learning. Most 
importantly, there are approaches to facilitating 
learning that can help metamorphose potentially con
flictual encounters into enhanced opportunities for 
appreciating diversity. Constructive and collaborative 
learning will emerge if positive energy arising from 
those diverse encounters can be channeled into acts 
of individual and group creativity. 

Argyris (1990) describes the progressive process of 
making observations, gathering information, making 
assumptions, and deciding action as being similar to 
climbing higher and higher on a "ladder of infer
ence." Through his research program, Argyris has 
discovered that every person has tendencies to climb 
up the ladder of inference too fast. Almost instanta
neously after seeing or hearing someone else speak or 
act, individuals integrate the new observa
tion/information with their existing set of assump
tions, sometimes prompting action that has only 
minimal relationship to what was originally spoken or 
observed. 

When this same ladder-climbing dynamic happens 
within a social or organizational setting, an environ
ment for conflict is created that easily escalates, espe
cially since core beliefs and values prompt emotional 
responses often leading to passionate advocacy 
(Argyris, 1990). 

A facilitator of collaborative learning is not at all in
terested in preventing individuals from climbing the 
ladder of inference. Facilitators mostly want to pre
vent collaborators from skipping one, two, or three of 
the steps as they climb up the ladder. Individuals 
must be encouraged to slow down the processes of 
interpreting and assigning meaning to directly ob
servable data. People must make sure that they have 
seen, heard, felt, and sensed the same data as another 
collaborator. Each individual's experience, when 
observed, is the substance of the learning process, the 
raw material of transformation. The ultimate educa
tional objective is to facilitate individual learning, 
especially in the space offered by supportive commu
nities that allow for inquiry while challenging pre-

162 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



COMMUNITY LEARNING AND EDUCATION IN A PLURALISTIC ENVIRONMENT 

conceived assumptions that often escalate into con
flict. 

Bohm and Edwards (1991) argue for creation of or
ganizational environments where dialogue can be 
created and sustained. Senge wrote: 

... the word "dialogue" comes from 
the Greek dialogos. Dia means 
through. Logos means the word, or 
more broadly, the meaning. Bohm 
suggests that the original meaning 
of dialogue was the "meaning pass
ing or moving through ... a free flow 
of meaning between people, in the 
sense of a stream that flows between 
two banks." In dialogue, Bohm 
contends, a group accesses a larger 
'pool of common meaning,' which 
cannot be accessed individually. 
"The whole organizes the parts," 
rather than trying to pull the parts 
into the whole. 

The purpose of dialogue is to go be
yond any one individual's under
standing. "We are not trying to win 
in dialogue. We all win if we are 
doing it right." In dialogue, indi
viduals gain insights that simply 
could not be achieved individually. 
"A new kind of mind begins to 
come into being which is based on 
the development of a common 
meaning... People are no longer 
primarily in opposition, nor can they 
said to be interacting, rather they are 
participation in this pool of common 
meaning, which is capable of con
stant development and change." In 
dialogue, a group explores complex 
difficult issues from many points of 
view. Individuals suspend their as
sumptions freely. The result is a free 

exploration that brings to the surface 
the full depth of people's experience 
and thought, and yet can move be
yond their individual views "The 
purpose of dialogue," Bohm sug
gests, "is to reveal the incoherence 
in our thought." There are three 
types of incoherence. "Thought de
nies that is participative." Thought 
stops tracking reality and "just goes, 
like a program." And thought estab
lishes its own standard of reference 
for fixing problems, problems which 
it contributed to creating in the first 
place (Senge, 1990: 240-241). 

Effective community learning and education will 
likely increase the potential for conflict in pluralistic 
environments. This will happen because more indi
viduals, representing diverse experiences, will have a 
voice in the planning and decision-making processes 
for sustainable forestry, agriculture, and rural devel
opment. The potential for escalation and intensifica
tion of conflict is tremendous, and has already been 
observed in numerous geographic locations that have 
adopted the values and process associated with plu
ralism. The positive aspects of diversity must be cul
tivated, visualizing a diverse community environment 
as the human soil for the germination of innovative 
change. Facilitation of interactions that allow for ap
propriate expression of beliefs, values, opinions, 
ideas, and assumptions as part of a sustained dialogue 
can lead to collaborative learning that is critical to 
survival and development. In order to accomplish the 
goal, critical reflection must be undertaken at every 
stage of the learning process. This is a process that is 
equally valid for both individuals and communities. 
The following diagram illustrates how systemic criti
cal reflection is at the core of learning through every 
phase of a cyclical process that incorporates contex
tual activity, cultural understanding, personal mean
ings, abstract constructions, action theories, and ex
perimentation. 
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Figure 2: A model for systemic learning• 
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Section 4: How can a viable environment for 
participation be created? 

Building a civil society will increase hopes of 
strengthening community participation for develop
ment, even where a civil society is predominantly 
composed of the rural poor in non-industrialized so
cieties. Pluralism may, by its very nature of multiple 
and diverse realities, help to give more members of a 
civil society a larger and stronger voice in their own 
development process through social capital - espe
cially those members lacking the voice necessary to 
advocate for their needs. 

The concept of social capital might be a relevant addi
tion to the discussion at this point. Social capital refers 
to features of social organization such as trust, norms, 
and net',vorks that can improve the efficiency of a so
ciety by facilitating coordinated action (Putnam, Leo
nardi, and Nanetti, 1994: 164). As with conventional 
capital, those who have some existing social capital 
tend to accumulate more. For example, success in ini
tiating, operating, and sustaining some relatively sim
ple institutional activities may enable a group of peo
ple to create small amounts of social capital. An ac
cumulation of social capital may lead to solving other 

problems within larger and more complex institutio~al 
arrangements. One of the special features of social 
capital is that it is ordinarily a public good, unlike 
conventional capital, which is ordinarily a private 
good. The strength of social capital is that it .can be 
accessible to every one in all societies, even m poor 
societies. 

A major component of social capital is trust, the lubri
cant of cooperation. The greater the level of trust 
within a community, the greater the likelihood of co
operation. Individuals will be more likely to partici
pate in social exchanges in communities where they 
are confident that trust will be requited and not ex
ploited (Putnam, Leonardi and Nanetti, 1994: 172!. 
Social capital is also bounded by the norm of reci
procity. Reciprocity can take two forms. One form is a 
simultaneous exchange of items of equivalent value. 
The other form is a continuing relationship of ex
change that is at any given time unrequited or imbal
anced, but that involves mutual expectations that a 
benefit granted now should be repaid in future. With
out social capital it is difficult to make democracy or 
pluralism work, because every person waits for the 
government to solve public problems. In a centralized 
society people depend on vertical relationships and 
structures. Even when these structures are not work-
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ing, people do not collaborate at the horizontal level 
but always wait for government initiatives and inter
vention to solve problems in their communities 
(Putnam, Leonardi and Nanetti, 1994). 

Korten (1990: 157) says that the strengthening of civil 
society depends on having a capacity to build capac
ity. "The strengthening of civil society to allow the 
people to mobilize and apply social energy to the im
provement of their futures, with an accountable gov
ernment assuming an enabling role, is one of the cen
tral themes of the people-centred development vision." 
In community-based development, the people rather 
than the government are the central architects and en
gines. Althougli there is a viable role for collaborative 
action among local stakeholders and the state, the col
laboration must have clear limitations on the state's 
ability to govern development. 

Box 5: Pluralism in Albania 
The Eastern European country of Albania experienced 
a traumatic transition in the early 1990s. It moved 
from an isolated and hierarchical state-controlled en
tity toward an open and participatory democracy. 
Overnight, the whole fabric of the country changed 
from one that punished individual initiative, to one 
that place a premium on autonomous entrepreneurial 
activity. Notably, there were some significant positive 
manifestations in this new environment of pluralism. 
For example, several small business innovators, col
laborating with the International Fertilizer Develop
ment Corporation (IFDC), began regular importation 
of commercial fertilizer for purchase by small Alba
nian farmers. This small group of fertilizer importers 
were networked and collaborated to lobby the transi
tional Albanian government; resulting in enactment of 
appropriate policies that were supportive of their joint 
business activities. It was a positive scenario that 
demonstrated the best of the new pluralistic environ
ment in Albania, creating benefits for almost every 
individual. By way of stark contrast, Albania also cre
ated an environment of participation that allowed for 
destructive entrepreneurial activity-allowing for ex
ploitation of individuals through a number of unsus
tainable financial pyramid schemes. The recent col
lapse of these pyramid schemes has created massive 
loss and suffering among those who were already 
poor. Almost every individual throughout the country 
was negatively effected by this manifestation of a plu
ralistic society. vi 

It be must acknowledged that where a network of so
cial relationships has been strengthened, it is possible 
for certain individuals or groups to use those networks 
to oppress and control others. In certain situations, 
social capital may in fact revitalize networks that 
should have deteriorated. Since unintended conse
quences accompany almost every new approach, the 
added benefits must be significantly greater than the 
added risks. The benefits of increasing participation by 
an individual in his or her own decision-making and 
learning processes through pluralism are assumed to 
be worth the added risk of exploitation. 

Ultimately, communities must facilitate more systemic 
ways of thinking and acting through enhancement of 
individual and community learning and education. 
Bawden (1991: 2370) promotes creation of action re
searching systems "in which people collaborate to
gether to explore complex problematic situations criti
cally with the aim of creating change that is socially 
desirable, culturally feasible, and ethically defensible." 
Collaborative learning and education partnerships will 
enable individuals to better understand their role in the 
community and, even more strategically, their rela
tionship to various organizations operating within the 
community. In order to realize this type of outcome, 
people must be encouraged to think systemically and 
to recognize wholeness, emergent properties, interre
latedness and connectivity (Bawden, 1991). They 
should strive toward multifaceted modes of learning 
that engage people in local and networked communi
ties in numerous processes, such as: 

ill voicing individual personal values; 

ill articulating and reflecting on a personal vision for 
the future; 

ill describing and examining perceptions (strengths 
and weaknesses) of current reality; 

ill identifying and analyzing gaps between vision 
and current reality; 

ill identifying options and priorities for change; 

ill joining existing groups or building new coalitions 
based on shared values for communal action; 

ill contributing to the diversity, positive friction, and 
creativeness that every team must possess in order 
to approach synergy and transformational change; 
and 
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• discovering the dynamic essence, malleable char
acteristics, and resultant power of the multi
faceted learning process itself. 

Development efforts substantially under-invest in both 
formal and nonformal networking or collaborative 
processes. The exchange of ideas, information, and 
experiences between individuals and organizations can 
create synergy and a positive climate that leads to 
more effective practice and learning. Collaborative 
and synergistic learning will not occur without more 
frequent and less formal networking and communica
tion across sectoral boundaries, government agencies, 
and public and private organizations. 

Stakeholders in a given ecosystem must accumulate 
information about that ecosystem that allows them to 
learn and take effective concerted action to manage its 
sustainably. Stakeholders using the same resources 
within a given system or environment are slowly rec
ognizing their interdependencies. The use that one 
stakeholder makes of a resource will affect the avail
ability of its use for others (Roling, 1994). When dif
ferent stakeholders begin to appreciate this inter
connectedness of the ecosystem, the incentives grow 
for everyone to collaborate across the various bounda
ries that distinguish them as being independent. 
Through sharing spheres of knowledge and other ideas 
and information, community and stakeholder learning 
may increase. This in turn may then lead to better 
tools and methodologies to manage the natural re
source base more sustainably. Roling (1994) argues 
that such learning is a social learning process, which 
demands that the stakeholders involved recognize their 
interdependence, create new concepts and acceptable 
courses of action, and develop risk awareness. 

Section 5: How can communities build, en
hance, and sustain collaboration? 

Collaboration is a process through which various 
stakeholders who understand different aspects of a 
given situation or problem can constructively explore 
these different viewpoints and search for solutions that 
go beyond their own limited vision of what is possible 
(Grey, 1989). The collaborative process in itself is an 
excellent method of building social capital. Societies 
around the globe, not just in non-industrialized areas, 
are at a critical juncture in their development. Positive 
approaches for managing change and engaging with 
societal problems on all levels are essential if people 
are to face the future constructively (Grey, 1989). The 

incredible pileup of complex situations and the grow
ing inability of governments and organizations to ef
fectively manage them independently reflect the chal
lenges facing the world. Without a more interdepend
ent attitude toward solving these turbulent issues, one 
can only foresee a future filled with vested interests 
and a widening disparity among different populations. 
Partnerships must recognize that the range of interests 
associated with any particular problem is wide and 
often controversial, requiring a constructively collabo
rative approach (Grey, 1989). 

Now viewed as vital, and possibly even considered 
paramount members of the development community, 
NGOs have recently acquired a high level of promi
nence. They have emerged as important vehicles for 
delivering services to those who need them the most -
especially the rural poor, women, and agriculturists 
without land tenure. While NGOs have demonstrated 
effectiveness in implementing learning processes that 
are grounded in specific local settings, they are not as 
effective in communicating their evolving knowledge 
with other members of the development community. 
They can be criticized for sporadic sharing of proven 
learning processes and applied knowledge with oth
ers-apart from those most directly impacted by their 
interventions. NGOs, particularly grassroots organiza
tions, are not reaching their true potential as facilita
tors of learning within the development community 
itself. 

There are other circumstances where the reach of a 
given NGO proves to be inadequate to meet the par
ticular needs of a designated community. Develop
ment organizations, under ideal scenarios, will call on 
other agencies for assistance with unmet community 
needs. To address both of these scenarios, NGOs must 
improve their collaborative interactions through shar
ing information, exchanging new learning approaches, 
acquiring skills, and generating knowledge. By si
multaneously drawing on strengths and learning from 
limitations, the various members represented in a par
ticular development setting should be able to learn 
from reflection on their shared experiences. 

By learning to collaborate more effectively, NGOs can 
draw on strengths and services that already exist 
within a local community. They can also become bet
ter positioned to draw on knowledge that is emerging 
within other communities. They must forge new links 
in order to create and support networks for sharing 
knowledge and experience across the development 
community, especially in a pluralistic context. They 
must also attempt to create an environment for more 
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effective voluntary linkages and collaborative efforts 
among groups. These collaborative processes must 
include dialogue and action that involves government 
agencies as well. 

Box 6: Collaboration in Managing Disputes 
The Cornell International Institute for Food and Agri
cultural Development (CIIFAD) Central America Pro
gram and the Cornell Program on Environmental Con
flict Management (CPECM) have been actively in
volved in Honduras promoting a collaborative process 
in managing disputes within protected areas and wa
tersheds located throughout the country. Recently, 
these groups, in conjunction with a collection of part
ner Honduran NGOs, have been responsible for pro
moting a series of workshops to initiate dialogue 
among local NGOs and other locally based groups 
dedicated to sustainable development and manage
ment of the natural resource base. This collaborative 
network has arisen to strengthen the quality of the 
decision making process affecting the management of 
those resources. The approach of the network has been 
to work with partners developing multi-stakeholder 
processes in selected protected and watershed areas, 
while facilitating collective learning and action 
through regular exchange and support among the dif
ferent network sites. Through this process, the partici
pants are learning to adapt and practice new skills, 
while simultaneously designing the next steps of their 
own management processes based on the rich ex
change of ideas among the diverse participants within 
the network. The sharing across sites has become an 
important and critical aspect of the collaborative net
work. lt is a more efficient way of coordinating train
ing and capacity building, and a means of generating 
new knowledge and lessons useful to a broad range of 
conservation and rural development work (Nielsen, to 
be published, 1998). 

A collaborative effort can result in a variety of both 
tangible and intangible benefits. These benefits can, in 
tum, continue to propel the collaborative process for 
those already operating in concert. They can also en
courage other individuals and groups around the pe
riphery to join the collaboration. It is extremely diffi
cult to attract participants to the mode of collaborative 

thinking and learning without an obvious incentive to 
share resources. Perhaps one of the most salient fea
tures of collaboration is increased effectiveness of 
management practices. Combining the experiences of 
many individuals and groups culminates in a harness
ing of their respective skills, knowledge, and any ex

isting or emergent comparative advantages they pos
sess (Borrini-Feyerabend, 1996). 

A second benefit is an increased sense of security and 
stability leading to increased confidence in invest
ments, long-term perspective, and enhanced 
sustainability of negotiated management. Increased 
security and stability could be related to a number of 
components such as policies, priorities, and tenure. A 
third benefit to the collaborative process is increased 
trust between state organizations and NGOs, two 
groups typically lacking trust and at odds with one 
another. Increased public awareness-an additional 
potential benefit-will contribute toward a more 
democratic and participatory society, ultimately con
tributing to enactment of relevant laws (Borrini
F eyerabend, 1996; Clark, 1990; Farrington, Bebbing
ton, and Wellard, 1993). 

It is essential to remain aware of ongoing barriers and 
potential threats to the collaborative process. Individu
als and institutions must carefully consider these barri
ers and threats before they fully endorse the partner
ship approach. Perhaps the most substantial challenge 
is that of investment. Viable and productive networks 
will not happen without an adequate investment of 
time, financial resources, and social capital. Often in 
the case of short-term projects, especially those fre
quently prescribed by donor agencies, the available 
time is insufficient to allow for creation of effective 
management structures (Borrini-Feyerabend, 1996). A 
second threat to collaboration is individual or agency 
resistance to sharing authority with other stakeholders. 
This level of collaboration must encompass not only 
shared knowledge, skills, and resources, but also the 
more troublesome distribution of control and power. 
Governmental authorities are threatened when faced 
with relinquishing established areas of control and 
reassigning their bureaucratic roles to NGOs. 
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Box 7: Collaborative decision-making in Indonesia 
Through the employment of such mechanisms as 
training workshops, applied research, program cross 
visits, and the development of networks of researchers 
and practitioners, collaborative decision-making ca
pacity for effective resource protection and commu
nity based learning can be developed. Recently re
search on the islands of Lombok and Sumba in Indo
nesia centered on the management of priority forest 
conservation areas, with particular emphasis on as
pects of community participation. The studies in Lom
bok were conducted in three representative communi
ties surrounding the Gunung Rinjani National Park. In 
Sumba, a series of participatory rural appraisals and 
village meetings were used to initiate a broad partici
patory planning process for the Wanggameti Conser
vation Area. In each case, the research teams were 
formed with staff from government agencies, NGOs, 
and local universities. The importance of institution
alizing these research and convening strategies has 
been underscored in the development of a Natural 
Resources Collaborative Research Team, known by its 
Indonesian acronym, KOPPESDA. The KOPPESDA 
team works within the wider framework of the Nusa 
Tenggara Uplands Development Consortium 
(NTUDC) a broad-based coalition of representatives 
from government agencies, NGOs, and research insti
tutions and local communities. The NTUDC convened 
an a1111ual evaluation/reunion for practitioners of envi
ronmental conflict management. Program and com
munity leaders met to review experiences to date with 
conflict interventions. Case study analyses were pre
sented from four program sites, along with a field visit 
to communities adjacent to Gunung Mutis, and these 
contrasting experiences were analyzed to identify key 
lessons learned from the past year's program imple
mentation (Fisher and Robertson, to be published in 
1997). 

Conflicts, especially those arising during a process of 
problem definition, can been seen as a third potential 
threat to collaboration. Collaboration is built on the 
premise that parties working together can reach a level 
of agreement on their conceptualization of problems. 
Frequently, there is significant disagreement about 
what constitutes problem situations and how problems 
should be defined (Grey, 1989). Differing perspectives 
on problems can lead to adversarial relationships 
among the stakeholders. Without inquiring into how 
others understand the situation at hand, it will be ex
tremely difficult to move toward improvements. 

A fourth issue revolves around the theme of vested 
interest. It is anticipated that participants in the devel
opment dialogue will pursue implicit goals associated 
with aspects of their own values. Some will try to 
overtly wrestle power from other collaborators, while 
others will be subtler in their approach. Expressions of 
personal interests and hidden age:o.das should be ex
pected and considered a norm, rather than an excep
tion, in the collaborative dynamics (Grey, 1989). 
Making evident the assumptions beneath the agenda, 
instead of keeping them dangerously hidden, is a key 
component to improving facilitation of partnerships 
(Argyris and SchOn, 1996). 

A lack of incentives becomes a fifth obstacle in the 
pathway of collaboration. Collaboration implies exis
tence of motivation for multiple stakeholders to come 
together and share their respective resources. Without 
clear incentives to come together, collaboration from 
its infancy will be wrought with difficulty. For exam
ple, one collaborator may have a proven track record 
related to addressing an issue, while another is able to 
access financial resources that can be directed toward 
the shared concern. 

A collaborative sharing process must drive the future 
of our world's development. Without strong and ef
fective leadership to build capacity and social capital, 
there will never be a lasting or effective solution to the 
incredibly complex issues and situations that people 
are facing around the world. Issues as complex as en
vironmental degradation, food security, land tenure 
rights, and the role of women will only be adequately 
addressed if more stakeholder voices are heard in col
laborative interactions that are essential in successful 
dialogue. Collaboration involves people looking at 
images from different points of view and attempting to 
build some aspects of common understandings about 
them. These shared understandings have the potential 
to lead toward a collective course of action. 

Section 6: How has increased complexity im
pacted development? 

As assumptions surface through dialogue, conflict can 
also escalate. Resolution of conflict is often impossi
ble, and even management can prove difficult. Under 
the best of circumstances, those facilitating conflict 
management processes can only hope to mitigate the 
frequency and severity of conflict, cha1111eling it into 
productive arenas. The movement toward pluralism 
must involve more than increasing the collection and 
identification of stakeholders, recognizing the associ-
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ated complexity that arises, and trying to minimize the 
negative impacts of conflict. Rather, individuals and 
groups must be assisted to critically examine their 
perceptions, surface assumptions, identify troublesome 
behaviors, understand personal values, and work to
gether for accomplishment of shared visions. Some
how the differences of opinion that arise from diverse 
variables such as race, culture, gender, social status, 
and economics must be re-framed as positive ele
ments. These positive elements can then lead to an 
increased productivity and creativity. Not to over
simplify, but learning from conflict can provide com
munities with better tools to manage diversity. Con
flict management or resolution does not have to be 
framed as a mechanism for prevention, but rather as a 
process to stimulate more dynamic learning within the 
community. By adopting alternative conflict manage
ment strategies such as integrating participatory ap
proaches into forestry activities, addressing equity 
issues, and strengthening the use of indigenous ways 
of knowing, conflict may be framed as an opportunity 
for constructive growth and change within the com
munity (Desloges and Gauthier, 1997). Unfortunately, 
diversity is still an under-valued and unappreciated 
ingredient in most learning environments. There is 
much to be learned about methods to channel energy 
generated in conflictual pluralistic environments, es
pecially in ways that enrich learning. 

Conflict has become a common feature in manage
ment of natural areas throughout the world. Disagree
ment over access rights, lack of consensus on man
agement objectives, and lack of information or misun
derstandings among stakeholders are increasingly 
common in most settings. Better decisions result when 
key stakeholder groups become involved from the 
very start of planning and implementation processes. 
Many voices must be to be heard to gain the momen
tum necessary for community learning. 

If not addressed, conflict can become debilitating and 
very dangerous. However, once effective and suppor
tive mechanisms are in place for conflict or dispute 
resolution, alternative arrangements can allow for 
more effective management of environmental, com
munity, and public policy conflicts. Desloges and 
Gauthier even suggest that conflict can stimulate prog
ress (Arnold, 1997; Desloges and Gauthier, 1997; 
Fisher and Robertson, to be published, 1997). 

The essence oflearning is not in finding out what oth
ers know but in helping people solve their own prob
lems for their own purposes through questioning, 
thinking, and testing until the solution becomes part of 

their lives. According to Korten (1980), learning must 
be understood as an ongoing and creative process, one 
that continuously develops in response to the needs of 
both the individual and the community. He says that 
government agencies emphasize careful centralized 
development planning rather than a bottom-up partici
patory process that maintains flexibility and promotes 
community learning. Korten calls this the blueprint 
approach. Introduction of an alternative, the learning 
process approach, has helped the development com
munity move toward a celebration of unexpected 
changes that arise from diversity. Without an inclusive 
and sustainable vision that incorporates the learning 
process approach, the outcomes will be limited 
(Korten, 1980). 

Box 8: Dangers of Conflict Avoidance 
An international NGO, accepting an invitation from a 
confederation of organizations represented at the local 
level in a rural region of a sub-Saharan Africa country, 
undertook an expanded set of program initiatives in 
collaboration with local counterpart organizations. The 
NGO intended to assist individuals and groups within 
the targeted communities with technical advice, train
ing, and assistance in strengthening local infrastructure 
for locally sustainable development. The local farmers 
expected the NGO to provide significant financial 
assistance to build infrastructure and provide inputs 
for development initiatives. The farmer's expectations 
were based upon their historical involvement with 
government agencies that provided centralized serv
ices and prescriptive interventions. A significant gap 
existed in the two sets of expectations, germinating the 
seeds of conflict within the community, and creating 
tension in almost all interactions. Conflict manage
ment efforts resulted in the NGO agreeing to deliver 
more assistance in the form of infrastructure and in
puts than they had originally intended. Most NGO 
staff members were unhappy with the decision to pro
vide more direct inputs, because it channeled re
sources away from their preferred low-input capacity
building approach. Farmers, on the other hand, were 
also disappointed because of the relatively limited 
assistance that the NGO project could provide. The 
conflicts arising from the diverse perspectives and 
experiences of various individuals and groups repre
sented were viewed by all, by both NGO and commu
nity people, as a very negative situation. No one of
fered a viable alternative for how a pluralistic envi
ronment rich with human complexity could be trans
formed to create desirable conditions for community 
learning. All efforts were directed, to varying degrees, 
at conflict avoidance, prevention, and resolution.vii 
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The critical premise of the learning process approach 
is to engage learners, whether individually or as a 
collective, in critical reflection and a creative search 
for knmvledge. 

A learning process approach is appropriate 
for most areas of human activity. It presumes 
that neither the ends nor the means of social 
interventions can be fully known in advance, 
and that understanding and consensus on 
them must be built up through practical expe
rience (Uphoff, 1992: 12). 

People do not learn passively, but rather through a 
process of trying to make sense of the world around 
them. With improved reflection, people should be able 
to strengthen their own abilities to acquire appropriate 
knowledge, rather than passively waiting for informa
tion and knowledge to be transferred to them (Rogers, 
1996). The potential of acceleratin$ and sustaining 
development through the leveraging of human inter
action is often under-valued, especially in light of the 
potential for capital and technology driven changes. 

Bawden (1995) encourages recognition of the com
plexity that accompanies pluralism but, more impor
tantly, an embracing of the process of inquiry into 
complexity. 

The submission here is that as development 
practitioners, we have no other choice. The 
challenge lies in finding ways by which we 
can come to terms with the complexity of the 
learning organisation and use new conceptual 
insights to inform new practices. The compli
cation of this logic lies in the fact that to un
derstand the richness of the metaphor of the 
community as a learning system demands an 
acceptance of what we can call a systems (or 
systemic) paradigm (Bawden, 1995: 27). 

Box 9: Significance of Human Potential 
In his investigation of the Gal Oya irrigation project in 
Sri Lanka, Uphoff (1992: 12) found that "organizers, 
farmers, and eventually most officials performed well 
above the level most people, including themselves, 
thought possible." The Gal Oya project illustrated that, 
contrary to prevailing thought by government officials 
and development authorities, human potential is more 
important than technology or capital for making de
velopmental progress. 

In this same spirit, Uphoff (1992) suggests a radical 
transformation of perspective on the desired outputs of 
effective change processes. Counter-intuitively, he 
recommends an embracing of error to enhance learn
ing. By embracing error, he is talking about ascribing 
value to ambiguities and conflicts that are present in 
the more complex human systems of interaction that 
result from increased pluralism. The development 
community may be on the verge of a new under
standing of development processes, one that recog
nizes complexity and human conflict as necessary 
building blocks for systemic learning. 

Section 7: Do community-based NGOs en
hance participatory learning approaches? 

Grassroots participation is sometimes presented as a 
panacea for the future sustainability of the natural and 
agricultural resource base. Certainly, individuals at the 
community level do play a crucial role in resource use, 
allocation, and evaluation based upon locally defined 
needs. However, adoption of an extremely optimistic 
perception can distort the value of outside intervention 
from governmental organizations. This section begins 
by emphasizing that non-grassroots interventions that 
nurture improved perspectives on development are 
essential, particularly those interventions that improve 
facilitation of learning and education. While the range 
and quality of grassroots participation through non
governmental organizations (NGOs) are critically dis
cussed in this paper, they are not offered as a panacea. 
As stated in the introductory section, NGOs include a 
wide variety of voluntary, peoples', and community
based organizations. 

Even though NGOs have participated in grassroots 
development for decades, the international develop
ment community has considered NGOs marginal play
ers. Recently, a transformation in thinking has posi
tioned NGOs as primary innovators of local partici
patory and empowerment processes in a number of 
geographic locations. To some extent, the enhanced 
and strengthened role of NGOs has evolved because 
confidence in established national and international 
development approaches has seriously eroded. Many 
of the community learning and education applications 
discussed in this paper have origins in NGOs, even 
though they are being adopted and adapted for use by 
various governmental and international development 
agencies. Because .NGOs are generally more decen
tralized and responsive to needs of people in commu
nities, they are increasingly recognized as effective 
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managers of community complexity. They have been 
effective at facilitating participation from diverse 
stakeholders, particularly those groups government 
agencies have found most difficult to serve. The de
velopment community is moving toward a consensus 
on the definition and characteristics of the NGO con
cept. Korten ( 1990) identified four categories of 
NGOs based on the strategies they adopt. 

" The first generation NGO does direct delivery of 
services to meet an immediate deficiency or 
shortage experienced by the beneficiary popula
tion, such as food or shelter. 

" Second generation NGOs focus on helping indi
viduals increase their own capacity through self
reliant local action. Both first and second genera
tion NGOs implicitly assume local inertia due to 
isolation and lack of education. 

" Third generation NGOs seek changes in specific 
policies and institutions at local, national, and 
global levels. The underlying assumption is that 
local inertia is sustained by structures that cen
tralize control of resources and maintain systems 
of corruption and exploitation. 

" Looking beyond focused initiatives aimed at 
changing specific policies and institutional sub
systems, the fourth generation goal is to energize 
a critical mass of independent, decentralized ini
tiatives in support of a social vision. For Korten 
(1990), the fourth generation NGOs' development 
theory represents the best way of dealing with de
velopment issues in the world because its strate
gies lead to sustainability, human justice, and 
transformation at local, national and global levels. 
The fourth generation has a strategy leading to
ward greater sustainability and stronger civil soci
ety, which is one goal of community develop
ment. By developing civil society, communities 
can be built and enhanced. 

Discussing the fact that NGOs are not without prob
lems and limitations, Korten (1990) argues that they 
have suffered from limited vision. He says that in 
many cases NGOs have focused their efforts on relief 
and short-term actions and have not addressed the 
underlying causes of poverty. Korten proposes that 
NGOs become more involved in policy development, 
allowing for greater involvement and voice by those 
who are often excluded from decision-making proc
esses. 

Overly bureaucratic, oppressive, and corrupt processes 
can also characterize NGOs. In countries where NGOs 
have multiplied significantly, many former civil ser
vants have been recruited and hired to staff the new 
NGO programs. Simply transitioning from a govern
ment organization to an NGO does not alter an indi

vidual's entrenched way of working and, especially, 
the accompanying and underlying ways of thinking 
that these former government workers bring with them 
to the NGO. Some government agencies, on the other 
hand, have workers who have enthusiastically em
braced and effectively replicated some of the positive 
characteristics attributed to NGOs in the preceding 
discussion. 

Understanding the concept of scaling-up is critical to 
addressing the problem that NGOs have with limited 
vision and scope. Scaling-up is defined as grmvth in 
size, number, and activities of organized participatory 
initiatives. Uvin and Miller (1997) distinguish four 
types of scaling-up: quantitative, functional, political, 
and organizational. In quantitative scaling-up, there is 
an increase in size of NGOs and their programs that 
can be accomplished through spread, replication, nur
ture, aggregation, or integration. In the second type, 
functional scaling-up, NGOs take on new activities 
because of demand for new programs arising from 
constituents or because of new funding. Political 
scaling-up, the third type, is targeted at addressing 
more of the structural power base influences on grass
roots development. Sharing of informational resources 
through networking of NGOs at local, national, re
gional, and international levels is a primary mecha
nism for political scaling-up. The fourth type, organ
izational scaling-up, involves dealing with financial, 
personnel, and programmatic management issues that 
must accompany organizational growth. Related issues 
include diversification and ·stabilization of funding 
sources, increase in degree of self-funding, staff skills 
development, structures for organizational learning, 
and evolution of internal systems of participation and 
accountability that mirror the external development 
approaches (Uvin and Miller, 1997). 

There must be caution in realizing that growth in size 
should not be assumed as desirable for all NGOs. Hi
erarchically large intermediary NGOs, in particular, 
must consider the possibilities that their capacities 
have grown beyond their usefulness. There is justifi
cation for some NGOs to transfer a portion of their 
own resources with the intent of increasing the scale of 
more locally-based NGOs. Realistically, without a 
crisis such as a decrease in revenues, scaling-down of 
institutions is a difficult process to implement. Or-
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ganizations are by their very nature self-preserving 
and considerably reluctant to alter their own estab
lished structures and processes, especially those that 
might have adequately served in the past (Edwards 
and Hulme, 1992). It is possible that some of the dy
namics discussed in this paper such as increased 
community participation in NGO decision-making 
processes, enhancement of organizational learning, 
and more effective collaborative networks could create 
an environment where scaling-down might be per
ceived as a more attractive option. 

Edwards and Hulme (1992: 15) also recognize an im
portant distinction between additive and multiplicative 
strategies used by NGOs: Additive strategies imply an 
increase in the size of the program or organization. 
Multiplicative strategies do not imply growth but 
achieve impact through deliberate influence, net
working, policy and legal reform or training, and dif
fusive strategies, where spread is informal and sponta
neous. This distinction is important because each 
group of strategies has different costs and benefits, 
strengths and weaknesses, and implications for the 
NGO concerned. For example, diffusive or self-spread. 
strategies suggest a need for NGOs to work with the 
government, motivating them to enter into positive 
and creative relationships with state institutions. 

There are two principle reasons for NGOs to enter into 
positive and creative relationships with the govern
ment. The first is that government 'remains largely 
responsible for providing the health, education, agri
cultural and other services on which society rely
although the providers of these services are changing. 
The second is that the state remains the ultimate 
arbiter and determinant of the wider political changes 
on which sustainable development depends. 
Governments are supposed to provide regulatory 
procedures, necessary communication structures for 
required information, and the basic policy framework, 
within which the public and NGOs can operate. 
Recognition of the relationship between NGOs and 
governments highlights the importance of establishing 
and maintaining collaborative linkages between public 
and private sectors. Participatory learning approaches 
involve interactions among people in grassroots 
communities, as well as their interaction with 
representatives of various levels of government. 

Section 8: How can communities enhance par
ticipation in local education? 

Greater pluralism in forestry, agriculture, and rural 
development means that approaches to comn:mnity 
participation, information exchange, and technology 
acquisition must be crafted from a fundamentally al
tered perspective. These changes must occur at local, 
national, and international levels, not only by indi
viduals but also institutions. This section of this paper 
explores ways in which community education must 
change, suggests elements that might guide construc
tion of improved educational systems, and examines 
some alternatives for creating momentum to enhance 
learning. In addition, emphasis is given to how contin
ued decentralization of traditional organizational ar
rangements and devolution of decision-making power 
affects education at the community level. In light of 
this evolution, suggestions for educational reform 
must be relevant with respect to local, national, and 
global needs; practical in light of local interests and 
capacities; and deliverable within limits of available 
resources. 

The essential role of formal schools must be acknowl
edged before finishing this discussion on participatory 
learning and pluralism. This discussion is especially 
important since formal schools at several levels are 
present in most communities. The effect of decentrali
zation has been to erode the support that state and na
tional governments provide to schools. Pluralism has 
meant that more educational system reform is needed 
to encourage local participation and generate support 
for schools. Formal schooling provides the avenue for 
preparing the coming generations of individuals who 
must be qualified-much more so than the present 
generation-to facilitate the effective participation 
needed to create a sustainable future. Perhaps the most 
under-exploited aspect is that the formal school system 
could provide a mechanism for leveraging significant 
positive impacts for large segments of the population. 
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Box 10: Raising Agricultural Literacy in the United 
States 
In the United States, a set of initiatives called "agri
culture in the classroom" has helped to redefine what 
is encompassed in the concept of agricultural educa
tion. With only 1- 2% of United States' residents en
gaged directly in farming, the demand for vocational 
preparation to produce food has dramatically declined. 
However, with the foundation of the economy still 
supported by an agrarian foundation, the general 
population must be informed about the complexities of 
agriculture and the environment. The "agriculture in 
the classroom" initiatives help teachers incorporate 
concepts related to agriculture and the environment 
into the pre-school through secondary school curricu
lum. Teachers are provided with curriculum materials 
and in-service assistance that enhances their ability to 
incorporate learning about agriculture and the envi
ronment within the context of their communities. A 
comprehensive menu of activities such as gardening, 
aquaculture, watershed analysis, hands-on laborato
ries, and action inquiry are introduced to help students 
understand the importance of essential food and envi
ronmental systems. The "agriculture in the classroom" 
movement is part of the change in education in coun
tries where agricultural production is being shifted 
into the hands of a few large farmers viii. 

One important element of educational reform is an 
attempt to better incorporate agriculture in all of its 
manifestations of business, food, fiber, forestry and 
environmental dimensions into school curricula. Sim
ply advocating and promoting forestry, and agricul
tural or envir01m1ental concerns and issues is not suf
ficient. More strategically, there must be an attempt to 
effectively integrate these agricultural and environ
mental concerns into the numerous subjects already 
included in various levels of the school curricula. It is 
also essential to relate learning about forestry, agri
culture, and the environment to daily experiences of 
children and adults in the context of their community 
environments. All too often, agricultural education has 
been limited to production aspects and environmental 
education has used a fear-generating, activist, and 
doomsday orientation. The current educational focus 
on teaching about cows, plows, pollution, and global 
warming must be replaced with a more experiential 
and systemic learning focus designed to promote agri
cultural and environmental literacy. 

In a recent study, Zelaya (1997) pointed out some 
limitations of rural high schools in Honduras, Nicara-

gua, and Guatemala. One major weakness was that the 
traditional curricula in rural high schools lacked the 
flexibility necessary to prepare today's leaders. Ac
cording to Zelaya, the curricula, being highly technical 
and hierarchical, is divorced from the holistic per
spectives that characterize contemporary development 
models and strategies. Another weakness is that the 
rural high schools operate under top-down models of 
education, inconsistent with the basic principles of 
bottom-up and participatory approaches that charac
terize community-based development. 

In spite of these weaknesses, Zelaya (1997: 92) argues 
that rural schools carry the heaviest responsibility for 
development since the few people who become lead
ers in their communities are those who know how to 
read and write. Further, the volunteers selected and 
assistants hired by the local NGOs for their develop
ment work in the communities are usually those who 
have completed some level of education. Zelaya ar
gued that "schools could become the centers where 
NGOs can coordinate activities and education for the 
community (and) can start providing resources to 
schools while improving their own source of human 
resource for future." Participants at a workshop in 
Zamarano, Honduras supported Zelaya's argument. 

It is necessary to promote decentralization 
and administrative autonomy in our educa
tion system. The schools must become exam
ples of self-sufficiency and economic auton
omy. Decentralization can facilitate the im
plementation of production projects within 
the school, generating extra resources for the 
institutes and meaningful experiences for the 
student (Zelaya, 1997: 92). 

Box 11: Linkages between Schools and Communi
ties in Central America 
At the Escuela Normal de Esteli in Nicaragua and the 
Espana Normal School in Honduras students have 
many opportunities to get in direct contact (close and 
systematic interactions) with the immediate commu
nity and carry out projects in the surrounding commu
nities. This interaction is mutually beneficial, as the 
schools develop a curriculum that is responsive to the 
needs of the communities. Decentralization is one way 
of building capacity in local communities by permit
ting them to monitor the schools' performance and 
efficiency (Zelaya, 1997). 
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Another significant impact of greater pluralism on 
schools is the renewed attempt to revive the concept 
and practice of self-financed education. Governments 
around the world are coping with the impact of eco
nomic structural adjustments involving considerable 
financial cutbacks in centrally funded programs. 
School policy makers and administrators are pressured 
to find ways of making the various aspects of educa
tion more self-supporting. Communities are being 
prompted and even pressured to generate local reve
nues to operate educational programs. One benefit of 
the self-financing movement may be that students will 
become more engaged in productive, socially useful 
work while they are learning. Engagement with the 
world of work can also offer substantial economic, 
social, and pedagogical benefits through linking the
ory and practice in work and study. 

Box 12: Education for Production in Zambia 
In 1977, Zambia proposed educational reform in
tended to expand the role of school production units 
which had been established in 1975. "Each institution 
was directed to establish a production unit committee 
whose membership was to be drawn from teachers, 
pupils, members of the parent teachers' association 
and any other suitable persons from the local commu
nity. The committees also plan and decide on what 
type of production may be engaged in and determine 
their own production targets (Ministry of Education, 
1977: 45)." 
Production activities ranged from agricultural to non
agricultural activities: growing a particular variety of 
crops, raising chickens, tailoring, producing black
board dusters, grooming, etc. "Most of them have re
lied mainly on school funds, donations, grants or loans 
from the PT A; on self-help schemes in co-operation 
with the local community; and for the better organised 
production units, loans from the banks (Ministry of 
Education, 1977: 46)." . 
This program was conceived during the period of 
"prosperous Zambia" so that the theory of promoting 
practical education, and encouraging the spirit of self
reliance behind production units could be made op
erational. The education for production initiative was 
implemented, albeit partially in some instances, but 
was eventually seriously impacted by a deteriorating 
Zambian economy. 

The dilemma is that although rural communities can 
benefit from interaction with local schools, they are 
more resource-poor than urban communities and thus 
have difficulty contributing funds to schools. A study 
by Wendle (1995) revealed that locally-determined 
school fees in Zambia were up to 25 times higher in 
urban than in rural areas. Cost-sharing programs that 
seek significant contributions in rural communities 
soon discover that poor people have limited financial 
resources. Heaver and Hunt (1995) are pessimistic in 
their conclusions about rural community involvement 
in funding schools. While agreeing that local charges 
may increase users' involvement and raise program 
accountability, they believe cost recovery is unrealis
tic, at least as an initial strategy. 

Nonetheless, Zelaya (1997) is quick to point out that 
rural communities are rich in the social sense. Rural 
people have a strong sense of community, based on 
family linkages and deep personal relationships. He 
suggests that they are capable of coming together and 
organizing themselves around specific goals designed 
to benefit themselves. A gradual increase in commu
nity participation through collaboration in school pro
grams, eventually leading to cost sharing, may be an 
alternative to outright imposition of user fees. Com
munity participation not only improves the perform
ance of the school, but also develops the skills of 
stakeholders and contributes to sustainable develop
ment. Another strategy that might be developed is 
contracting for delivery of educational services di
rectly with the community groups or non-profit or
ganizations. In some cases this entails grants to com
munities to construct schools on a cost-sharing basis. 
In other cases, contracting can take the form of vouch
ers which parents may use to enroll their children in 
the public or non-profit school of their choice (Heaver 
and Hunt, 1995). 
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Box 13: Self-help Schools in Zambia 
An important element in the mobilization of non
public resources to support education in Zambia was 
official encouragement of the establishment of self
help schools in the late 1970s. Community reaction 
was positive; between 1981 and 1984, sixty-nvo self
help secondary schools were created. Contributions of 
cash, materials, and labor by local communities have 
greatly expanded access to secondary education. 
Sometimes communities offered accommodation for 
weekly boarders in residents' houses while the com
munity built school dormitories, constructed living 
quarters for teachers, and made private contributions 
in other ways. In addition, levies were made on pupils 
in the community schools to help finance projects and 
programs (World Bank, 1988: 66). 

Educational institutions will be more accountable for 
their performance when households are more closely 
involved in the institutions that family members at
tend. Parents involved with a school are more likely to 
be satisfied and to help make it more effective. Even 
though.most households already contribute something 
to the costs of education, they could undoubtedly par
ticipate more in activities involving school manage
ment and oversight. One report indicated that commu
nity member participation in school management in
creased their willingness to assist in the financing of 
schooling. Lending institutions are moving in the di
rection of more support for household involvement in 
education, including participation in school manage
ment (World Bank, 1995). 

A community participation approach to education rec
ognizes that external experts are unlikely to capture 
the complexity, diversity, and. risk facing individuals 
in resource-poor communities. In addition, local peo
ple themselves recognize and ·value their own knowl
edge, and they realize that they are best situated to 
interpret how relevant new technologies may or may 
not be to their own situation. This exchange or sharing 
of both knowledge and information demands skills 
and, more importantly, a vested interested that is 
rarely found in the educational system. One constraint 
may the need for external, objective verification of 
local knowledge. Formal education provides a neces
sary interface with local knowledge as a mean~ of 
systematic inquiry that complements local contribu
tions and makes connections for building knowledge. 

Section 9: What risks are associated with 
community learning and pluralism? 

Since reductions in public fmancing to agriculture and 
extension are becoming more widespread, there are 
certain potential risks and challenges that must be ad
dressed. One significant issue revolves around the 
dynamic that could be labeled the scaling-up of local 
knowledge for use by government authorities. Partici
pation is designed to raise individual and community 
expectations for change in numerous social and politi
cal dimensions. Perhaps the area of greatest risk is that 
effective participation could yield candid disclosure of 
sensitive information about aspects of individual and 
community life. Exposure is always accompanied by 
increased vulnerability that can lead to easier exploi
tation. The likelihood of exploitation is highest when 
local resources have been identified and made accessi
ble to those outside of the community. Once identi
fied these scarce local resources are easily co-opted 
for ~se by individuals or agencies waiting in the wings 
to use them for purposes that violate the intentions of 
the participatory processes. The whole scenario of 
participation presumes a certain level of shared values 
that will honor the outputs of the participatory process. 
There is a serious risk when participation occurs in an 
environment that contains questionable ethics, result
ing in an inadequate level of trust between people and 
their associated groups. Chambers discusses the issue 
of scaling-up but is unable to offer any concrete reso
lution (Chambers, 1997). 

A second troublesome dimension surrounding com
munity learning and development is related to some of 
the negative impacts of globalization. A dichotomy 
becomes apparent as the global economic system is 
restructured. From a positive perspective, globaliza
tion brings about increased exchange of ideas, acceler
ated flows of information, decentralized power, more 
available knowledge, and reduced political bounda
ries. However, despite these promising improvements, 
some of the powerful and authoritarian forces of glob
alization have manifest themselves in destructive 
ways. Significant deterioration of human and social 
conditions has accompanied globalization. 
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Box 14: Impact of Decentralization on Forests in 
Bolivia 
Bolivia has recently moved significantly in the direc
tion of increased decentralization. "In 1994, the Bo
livian Congress passed a 'Popular Participation' law 
which gave municipal governments broad jurisdiction 
over rural areas, guaranteed them 20 per cent of the 
national budget, and gave them responsibility for local 
education, health, roads, urban infrastructure and wa
ter supplies." In addition, this was followed by a new 
forestry law in 1996 which gave local governments a 
greater share in royalties received from forest conces
sions and gives these governments a role in monitor
ing compliance with existing forestry regulations. The 
Center for International Forestry Research (CIFOR) 
recently began a study of the possible impact these 
changes may have on forest management and the well 
being of forest-dependent communities, and to reveal 
relevant issues and possible trends. According to their 
initial results, "decentralization has created new op
portunities for previously marginalized groups," such 
as indigenous groups and small farmers, to influence 
local government and "to benefit from greater control 
over forest resources. However, only some of these 
groups are well positioned to take advantage of the 
opportunities." The CIFOR study "also indicated that 
decentralization is likely to have contradictory effects 
on the sustainability of forest resources, sometimes 
giving local communities the tools needed to protect 
their resources, but on other occasions empowering 
groups involved in forest-degrading activities 
(Kairnowitz, 1997: l)." 

A third potential risk is related to the move toward 
local participation and financing of education. One of 
the outcomes of local participation and investment in 
school financing schemes may be that schools will 
shift their cunicula toward preparation of students for 
entry and integration into local economies. Commu
nity financed educational schemes are more likely to 
favor cunicula, content, and processes that have direct 
and tangible social and economic benefits for the 
community. This decentralization strategy is also in
tended to get students more engaged in productive, 
socially useful work while they are learning. However 
laudable this shift sounds, too much emphasis on local 
educational needs could result in students being under
prepared to participate in needs that arise from a 
global economy. 

For example, a community may have immediate local 
need for people skilled in .commercial agricultural 
production because of a boom in demand for food. If 
the educational system shifts toward too much of a 
focus on meeting immediate needs for employment, it 
runs the danger of being blinded to accompanying 
changes that could also occur as the community ex
pands its agricultural base. An associated expansion of 
agribusiness supply, food processing, agricultural 
credit, and related commercial development in a 
community will undoubtedly change the employment 
base and alter local educational needs in future years. 

In order to understand trends, especially those related 
to global dynamics, communities will undoubtedly 
benefit from the informed perspectives of those out
side the community. There are also benefits that com
munities will accrue by achieving educational stan
dards that are benchmarked against more universally 
recognized guidelines and standards. This more global 
interconnection will insure preparation of an adequate 
number of local people for transition to non-local 
schools that can provide specialized training and also 
for entry into chosen institutions of higher education. 
Even though local funding is an important feature that 
could increase attention to local social and economic 
priorities, the dangers of losing touch with non-local 
social and economic trends must considered. 

Finally, acknowledging and promoting pluralism ex
poses other new issues. One has to wonder whether 
constructive cooperation can be achieved among or
ganizations without the trappings of control, which 
usually accompany coordination initiatives. Consid
eration must also be given to how a focus on basic 
development values, while accepting that no one can 
ensure that these values will foster equity and diver
sity, can govern the working context (Christoplos and 
Nitsch, 1996). Simply recognizing pluralism ·and ac
knowledging the value and strength of such an envi
ronment will not mean that equality among the various 
stakeholders will ever be found. Pluralism may result 
in nurturing the viability of a more heterogeneous ar
ray of groups that may very well compete more in
tensely against each other. 

Section 10: Is there a better way forward into 
the future? 

The search for viable alternatives will lead people in 
communities around the globe toward a more just and 
equitable future. This can only occur as a result of 
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responsible decisions brought about through proactive 
and effective local level participation in learning for 
de.velopment. One of the over-arching goals in writing 
this paper has been to establish that development is a 
product of the process of learning and not just a result 
of increased production and accumulation of financial 
capital. Individual and collective actions that bring 
about enhanced learning processes are often under
emphasized within the global development commu
nity. Through creating conditions for participatory 
processes, others can be helped to increase their op
portunities for engagement in learning and accumula
tion of social capital. 

This paper has presented the strengths of collaborative 
relationships that are emerging between government, 
NGOs, and other local stakeholders. These strengths 
are primary assets that will contribute to the transfor
mation of agriculture, forestry, and rural development 
in the next century. Building on lessons learned from 
past mistakes and striving for a more robust and fruit
ful alliance among relevant participants is a challenge 
for the future. When everyone capitalizes on this con
certed effort, especially where local community mem
bers are included as equal contributors with national 
and international organizations, the diversity of expe
rience is likely to lead toward innovative and creative 
approaches. Embracing a collaborative process can be 
a truly liberating and empowering process for com
munity development. 

Especially in recent times, international financial in
stitutions have promoted the idea that governments 
should cede development interventions to NGOs. 
Their intention is to build the capacity for NGOs to be 
effective in those areas where government agencies 
have failed to meet expectations. It would be foolish to 
propose that NGOs completely replicate the role of the 
state. NGOs are laden with their own boundaries in
cluding a finite capability, organizational size effi~ien
cies, isolation from policy-making centers, and ex
emption from the type of accountability held by 
elected public representatives. Ironically, it is this very 
lack of comprehensive NGO capacity that has cycled 
discussions about participation back to the state as a 
possible partner with local institutions. Together, they 
should engage in a coordinated relationship of col
laborative interactions, experiential learning, and 
common sense actions. 
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Abstract 

The Mountain Forum is a newly formed global network in support of equitable and ecologically sustainable mountain 
development. Its creation and experience during its first 18 months of operation reveal a number of insights regarding 
information structures, cooperation between organizations, empowerment, and pluralism. 

Influential factors in the development and operation of the Mountain Forum include a participant focus on vision, 
enlightened leadership, individual dedication, and a willingness to break out of familiar knowledge spheres and hier
archical governance structures. 

The early impacts of the Mountain Forum have included innovative policy development, increased visibility for 
mountain issues, increased visibility for organizations working in mountainous regions, and a growing sense of com
munity among participants. The multiplicity of voices and issues that have been heard through the Mountain Forum 
has created a new and commonly-held awareness of the set of social and environmental issues facing mountain re
gions today, and a diverse array of promising mechanisms for addressing them. 

Major challenges still faced by implementers of the network include dealing with the lack of hierarchical structures, 
organizing complex information flows, language and access difficulties, and the absence of certain stakeholder 
groups. 

Le Forum de la montagne: apprendre a communiquer dans un reseau 
pluraliste 

Sommaire 

Le Forum de la montagne est un reseau mondial recemment constitue en faveur d'un developpement montagneux 
equitable et ecologiquement viable. Sa creation et l 'experience acquise durant ses 18 premiers mo is d 'existence ont 
pennis d'acquerir certaines connaissances sur !es structures d'information, la cooperation entre organisations, la 
responsabilisation et le pluralisme. 

Parmi !es facteurs entrant en ligne de compte dans le developpement et le fonctionnement du Forum de la Montagne 
figurent ['accent des participants sur une vision a long terme, un leadership eclaire, un devouement individuel, et une 
volonte de depasser !es spheres de connaissances familieres et !es structures de gouvernance hierarchique. 

Les premiers impacts du Forum de la montagne comprenaient la formulation de politiques innovatrices, une visibilite 
accrue des questions liees aux montagnes ainsi que des organisations travaillant dans !es regions montagneuses, et un 
sens plus prononce de l 'interet collectif parmi les participants. La multiplicite de voix et de questions sou levees au 
Forum a re1~force la sensibilisation commune a !'ensemble de problemes sociaux et ecologiques qui touchent au
jourd 'hui !es regions de montagne et ainsi qu 'un eventail varie de mecanismes prometteurs pour y repondre. 

fl reste cl resoudre des enjeux fondamentaux pour la mise en ceuvre du reseau, notamment remedier au manque de 
structures hierarchiques, organiser des.flux complexes d'information, resoudre !es difficultes de langage et d'acces, et 
!'absence de certains groupements d'interets. 
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1 Introduction 

Mountain peoples are experts at integrating multiple 
ecological perspectives. Living in complex, dynamic, 
often hazardous ecosystems and surviving on a richly 
varied but fragile resource base, traditional mountain 
cultures learned early to diversify their objectives and 
methodologies. The need for communal action to 
maintain the most basic infrastructure (agricultural 
terraces, trails, river crossings) in the face of natural 
hazards pushed mountain societies to nurture strong, 
multi-stakeholder management strategies based on 
high levels of social and human capital. 

This situation is rapidly deteriorating as communica
tion and transportation networks bring once-isolated 
mountain regions into full collision with the developed 
world. Resource management systems, which once 
may have been sustainable in these fragile environ
ments, are inadequate in the face of contemporary 
pressures. 

A new meaning for pluralism in the context of moun
tain environments is needed - one which embraces the 
full range of actors in a complex global stakeholder 
group, while still recognizing the essential ecological 
characteristics of mountain ecosystems, and the con
tributions and legitimate rights of mountain peoples. 
This paper tells the story of a new organization that 
supports equitable and ecologically sustainable 
mountain development through a participatory learn
ing and communication network: the Mountain Fo
rum. The questions addressed by this paper center on 
the theme of learning how to communicate in a plu
ralistic network, using the Mountain Forum as a case 
study, and include: 

e How can an information structure be created that 
values multiple perspectives, and gives a platform 
to marginalized groups? 

• Is it possible to "let go" of structural control while 
still maintaining the core functions of a network? 

• What factors operate to undermine or enable plu
ralistic communication and why? 

• What are the impacts of this type of communica
tion on organizational relationships, policy devel
opment, and social capital? 

In the context of these questions, this paper traces the 
evolution of the Mountain Forum, describes the cur
rent function of the network, and summarizes some of 
its early impacts. Finally, the challenges faced and 
lessons learned during the first year and a half of op
eration are briefly outlined. 

2 Evolution of the Mountain Forum 

How is a pluralistic network formed? In other words, 
how do organizations and individuals move beyond 
their familiar circles of communication to create an 

information structure that accesses and values multiple 
perspectives? How can an equitable platform be given 
to many stakeholders, including marginalized groups? 
The evolution of the Mountain Forum yields a number 
of insights in response to these questions. The fol
lowing sections describe the processes which led to 
the formation of the Mountain Forum. 

2.1 A STONE DISLODGED 

Though he did not live to see the broad-reaching con
sequences of his efforts, Carl Troll took the first insti
tutional step toward creating a global dialog on 
mountains when he founded the International Geo
graphical Union's Commission on Mountain Geoecol
ogy in 1968. For the next twenty years, a small but 
dedicated international group of mountain scholars 
worked together to promote recognition of the impor
tance of mountains and mountain peoples. They 
mentored a generation of graduate students who sub
sequently moved into positions in academia, govern
ment, and development assistance circles. A core set 
of international research programs with a mountain 
focus was initiated, including UNESCO's MAB-6 and 
the United Nations University's project on Mountain 
Ecology (Ives, 1997). 

2.2 LEGITIMIZING THE NICHE 

The worldwide maelstrom of energy and publicity that 
preceded the 1992 Earth Summit in Rio de Janeiro 
was a tremendous opportunity for environmental 
groups of all kinds to highlight their policy agendas 
and form new alliances. In a bold move, several small 
mountainous countries joined with the close-knit 
group of mountain scholars (Carl Troll's legacy) to 
create a policy agenda for mountains. A book, a policy 
paper, dedicated lobbying, brilliant politicking, and 
perhaps some inner appeal of the topic itself created a 
niche for mountains (Stone, 1992; Mountain Agenda, 
1992; Messerli and Ives, 1997). Chapter 13, entitled 
"Managing Fragile Ecosystems: Sustainable Mountain 
Development", was incorporated into Agenda 21 and 
endorsed by the largest-ever gathering of heads of 
state and governments (UNCED, 1992). 

For the first time, mountains appeared on the global 
environment/development agenda. New bureaucratic 
reinforcements joined the Mountain Agenda group. 
The United Nations appointed a Task Manager to co
ordinate official follow-up for each chapter of Agenda 
21. The Task Manager's role for the mountain chapter 
was assigned to the Food and Agriculture Organiza
tion of the United Nations (FAO). 

2.3 CATALYST 

Meanwhile, mountain peoples' organizations and 
NGOs were quietly working, each in their own iso
lated mountain region, all around the world. For two 
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years, the mountain chapter of Agenda 21 lay essen
tially dormant. Then, in 1994, FAO organized the first 
Inter-agency Task Force meeting to discuss and plan 
follow-up activities for Chapter 13, deliberately 
choosing a pluralistic approach to organizing this 
event. In addition to UN agency representatives and 
the core group of scholars and policy-makers who had 
legitimized the Mountain Agenda at the Earth Summit, 
F AO sought out the NGO community. The inclusion 
ofNGOs, provision of a platform, and the cross-sector 
dialog that ensued proved to be a catalyst of unex
pected proportions. 

2.4 SUN ON THE SNOW: SYNERGY BUILDS 

Following the first Task Force meeting hosted by 
FAO, mountain-focused events at the global level 
began to follow one after another. A second work
shop, with a similarly cross-sector participant group, 
was convened by an international NGO (The 
Mountain Institute) in order to prepare for a larger 
global consultation. 

The International NGO Consultation on the Moun
tain Agenda was held in 1995 in Peru, bringing to
gether 110 organizations from 40 countries. Out
comes included policy recommendations, a collabo
rative delegation to the UN Commission on Sustain
able Development in April 1995, and the call for an 
on-going mechanism to continue cross-sectoral 
communication. This diverse group of mountain 
leaders understandably felt that the mountain chap
ter of Agenda 21 needed to include the views of a 
much broader stakeholder group. While the inclu
sion of mountain ecosystems is a significant accom
plishment, this chapter was drafted late in the 
UNCED process and could not benefit from the full 
participation of NGOs and people working in the 
world's remote mountainous regions. Therefore, the 
mountain community felt a strong need to come to
gether to build consensus toward concerted action 
on the Mountain Agenda (TMI, 1995a:2). 

This group developed a prioritized action plan for 
sustainable mountain development in nine thematic 
areas, which was delivered to the UN Commission on 
Sustainable Development (CSD) in April 1995. Many 
of the recommendations were incorporated into the 
text of the CSD's report on Chapter 13 of Agenda 21. 
It has since been widely disseminated within the 
mountain community and, along with Chapter 13, has 
formed a starting point for new policy initiatives. The 
innovative cross-sector partnership which resulted in 
the CSD's acceptance of the prioritized action plan 
was hailed as one of the "salient achievements" of the 
meeting by the Under Secretary-General of the UN 
Department for Policy Coordination and Sustainable 
Development (TMI, 1995b:2). 

Another cross-sector workshop saw the birth of the 
Mountain Forum, a global network in support of eq
uitable and ecologically sustainable mountain devel
opment. The network consists of a loosely-held coali
tion of organizations with no identifiable center. The 
Swiss Agency for Development Cooperation provided 
essential funding for the first phase. An unusual his
tory of cross-cutting alliances and mature leadership, 
where institutions or individuals with relatively more 
power stood aside, allowed the issues themselves to 
take center stage through a multiplicity of voices 
(Kaczmarski, 1996a). 

2.5 A PLURALISTIC AVALANCHE 

With the creation of the communications network of 
the Mountain Forum, initiatives and issues around the 
world were suddenly made visible, and a proliferation 
of new activity followed which created a veritable 
avalanche of events. As the global mountain constitu
ency "discovered" itself and began to connect for the 
first time, mountain issues received unprecedented 
attention. People became aware of regional intergov
ernmental and NGO meetings that were taking place 
as part of the follow-up to Chapter 13 of Agenda 21. 
New networks and sub-networks, nascent NGOs, 
community initiatives, newly designated government 
focal points, university courses, research programs, 
and even a new vocabulary began to emerge. Com
munity groups and project implementers connected 
across mountain ranges, and their lessons learned be
gan to inform a global constituency. 

The "avalanche" may be pictured, beginning with a 
few hardy mountain scholars, through perhaps a dozen 
institutional advocates during the Earth Summit, to a 
period of intergovernmental (F AO) leadership and 
expanding growth. Finally, the whole mountainside 
appears to be moving as NGOs join in the collabora
tive and continually shifting leadership of the moun
tain agenda process, and the Mountain Forum emerges 
to connect the new constituencies. 

3 How does the Mountain Forum Function? 

The Mountain Forum is a diverse and non-hierarchical 
network of networks. Its purpose is to provide a forum 
for mutual support, exchange of ideas and advocacy 
for mountain peoples and environments (TMI, 1995b). 

3.1 GOVERNANCE: LETTING GO IN A COMPLEX 

SYSTEM 

The purpose of focusing on plurality is to take into 
consideration the jumble of ongoing activities and, 
rather than trying to gain control over them, to instead 
choose niches and to identify common concerns where 
different approaches may lead to synergy (Christoplos 
and Nitsch, 1996: 44). 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 183 



THE MOUNTAIN FORUM: LEARNING TO COMMUNICATE WITHIN A PLURALISTIC NETWORK 

A deliberate decision to stand back, and let go of con
trol was made by the Initial Organizing Committee of 
the Mountain Forum. Leaming to operate within a 
participatory and non-hierarchical governance struc
ture has been critical to the success of the network to 
date. 

The organizational structure of the Mountain Forum 
defies standard graphical representation, and calls for 
new kinds of images. Jane Pratt, President and CEO of 
The Mountain Institute (which convened the Initial 
Organizing Committee) has used the analogy of outer 
space to describe it. Stars (participating organizations) 
are scattered through the cosmos, loosely linked through 
gravitational attraction, some more closely than others 
(Kaczmarski, l 996b:29). 

Tlie somewhat indigestible governance language in 
the paragraph below refers to "facilitating commit
tees" and "conveners'', a vocabulary that resulted from 
vigorous efforts on the part of the Initial Organizing 
Committee to avoid centralization of power. 

An Interim Facilitating Committee (newly renamed 
the Mountain Forum Council), comprised of repre
sentatives from Regional Facilitating Committees, a 
Global Facilitating Committee, and an Information 
Server Node meets biennially to review progress and 
plan future cooperation. An Executive Committee 
(newly renamed the Secretariat), consisting of three 
rotating representatives from the Mountain Forum 
Council, takes responsibility for activities requiring 
joint action in the interim periods (Mountain Forum, 
1997b). Regional Facilitating Committees are con
vened by the Regional Nodes, and serve to mobilize 
regional activities and networks. The Global Facili
tating Committee is convened by the Global Node, 
and setves to mobilize global activities. Each node has 
a separate convening organization, so that day-to-day 
activities are carried out by a loose confederation of 
organizations. In addition, sub-regional nodes, local 
NGO networks, micro-networks (within organiza
tions), and individuals cooperate in a wide variety of 
ways within the Mountain Forum. 

The governance language and structure of the Moun
tain Forum, while sometimes confusing, serves the 
intended purpose of limiting central control. At the 
November 1997 meeting of the Mountain Forum 
Council, many participants expressed approval of the 
vague language and consequent lack of central gov
en1ance. 

The organization was perceived to be working, while 
remaining flexible and allowing a poetic principal of 
self-determination for each region (Espie, 1997, pers. 
comm.). 

Table 1: Mountain Forum Membership Profile as 
of November 1997, for a total of 473 members 
(multiple answers were accepted; therefore, totals 
are more than 100%; Source: TMI, 1997a) 

Institutional Affiliation 
University/Research 
NGO (university-affiliated) 
NGO 
Private Sector 
Government 
No affiliation 
Intergovernmental 
Donor 
International NGO 

Type of Work 
Research 
Project implementation 
Policy development 
Teaching 
Activism 
University studies 
Administration 
Other 

Regional Interest 
Africa 

Asia-Pacific 
Europe 
Latin America 
North America 
Global 

Relationship to Mountains 
Mountain inhabitants 
Visitors or users 
Interested in mountains 
Professionals working in mountains/ 
mountain issues 

Geographic Extent of Work 
One particular mountain 
One mountain range 
Several mountain regions 
Mountains in general 

% 
37% 
32% 
28% 
13% 
9% 
7% 
6% 
5% 
4% 

63% 
44% 
39% 
28% 
18% 
13% 
13% 
14% 

10% 

44% 
29% 
30% 
26% 
22% 

24% 
24% 
40% 

72% 

4% 
29% 
36% 
29% 

Regional nodes have been established for the Asia
Pacific region (at the International Center for Inte
grated Mountain Development, Kathmandu) and in 
Latin America (at the International Potato Center, 
Linla). They sponsor a variety of networking activities 
such as workshops, a printed bulletin, e-mail or world 
wide web networking, radio information services, 
documentation centers, training opportunities, and 
support of sub-regional nodes. 
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In Europe, an NGO steering committee was formed in 
July 1996, following the European NGO Consultation 
on Sustainable Mountain Development, for the pur
pose of convening a European Mountain Forum. Be
cause of the large amount of interest and activity in 
European mountains, this committee has been both 
more democratic and slower in organizing, and a re
gional node has not yet been formally established. In 
Africa and North America, progress is still at an early 
stage in terms of convening regional nodes. 

The global node of the Mountain Forum is convened 
by The Mountain Institute, and serves to coordinate 
members of global organizations and non-regionally 
affiliated members. The global node also acts as an 
interim node for Europe, Africa, and North America, 
until these can be handed to regional convening insti
tutions. 

Supporting and connecting all participants is an In
formation Server Node (hosted by The Mountain In
stitute) which provides Internet and limited hard-copy 
networking access. Moderated e-mail discussion lists, 
electronic conferences, world wide ~eb pages, a cal
endar of events, and an on-line mountain library form 
the core of electronic services. Printed materials in
clude a twice-yearly bulletin, an indexed membership 
directory, and proceedings of the electronic confer
ences (Byers, 1997). 

3.3 MULTIPLE GOALS, PERSPECTIVES AND VALUES 

The vision, mission, and values of the Mountain Fo
rum are conceptually broad, and the multiplicity of 
actors and relationships involved in its implementation 
make interpretation of that mission broader still. As 
stated in the Report of the Initial Organizing Commit
tee: 

The Mountain Forum is an innovative and 
integrative bridge between diverse non
governmental, governmental, intergovern
mental, scientific, and private sector organi
zations and individuals. The purpose of the 
Mountain Forum is to provide a forum for 
mutual support and for the exchange of ideas 
and experiences. This will empower partici
pants to raise mountain issues on local, na
tional, regional, and international agendas 
and to promote policies and actions for equi
table and ecologically sustainable mountain 
development. The basic operational values of 
the Mountain Forum are to be open, demo
cratic, decentralized, accessible, transparent, 
accountable, and flexible. (TMI, 1995b) 

How might this mission statement be interpreted by 
the Mountain Forum's different stakeholders? Local 
NGOs and communities, for example, could view this 

as a call for increased local control of resources as 
well as improved access to outside resources. The de
velopment community may interpret it as an attack on 
poverty and a need for a greater focus on sustainable 
resource management. The conservation community 
might hail it as a call for conservation of biodiversity 
and the preservation of threatened mountain cultures. 
For mountain scholars, it might suggest the scarce and 
uncertain scientific database for mountain environ
ments known in some circles as the "Himalayan di
lemma" (Ives and Messerli, 1989). And for govern
ment or commercial interests, it may mean promoting 
tourism, sustainable forestry, regulated mining, or 
small hydropower interests. 

3.4 CHANGING ENVIRONMENTS AND ROLES 

Combined with the multiple values, perspectives, and 
stakeholder interests in the Mountain Forum, the ac
celerating rate of change in mountam environments 
must also be considered. Mountains are characterized 
by high levels of biophysical diversity, general fragil
ity, and an active geomorphology which collectively 
create a complex, dynamic, and ill-defined set of 
baseline conditions. When human interference triggers 
an imbalance, the environmental damage is swift (e.g. 
landslides, erosion) and often difficult to reverse. 

The diversity of cultural responses to change is no less 
complex. Mountain populations, already marginalized 
and among the poorest groups in the world, are in full 
collision with rapid global changes in markets, com
munications, and population growth. The declining 
status of women, unequal terms of trade, and a dimin
ishing natural resource base are only a few of the im
pacts of this confrontation (Byers, 1994). Resource 
management and community social systems which 
once functioned are now inadequate. 

Gerry Neville noted that this phenomenon exists in 
many areas where traditional systems have functioned 
in relative isolation from the modern world: 

While traditional organisations based some
times on tribal customs and values have 
played very important roles in the past in 
conserving forest resources, ... there is plenty 
of evidence that these traditional systems of
ten run into problems when a new operating 
environment (notably the market economy) 
intrudes upon them. (Neville, 1997) 

In order to cope with these ever-changing roles and 
conditions, new and innovative approaches are 
needed. One of the approaches which the Mountain 
Forum advocates is the creation of a new dialog be
t\veen the field and policy-makers, so that the chang
ing realities of mountain environments are made visi
ble at many levels. 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 185 



THE MOUNTAIN FORUM: LEARNING TO COMMUNICATE WITHIN A PLURALISTIC NETWORK 

3.5 A KALEIDOSCOPE OF METHODOLOGIES 

The Mountain Forum connects its diverse participants 
through a wide variety of media and methods. Four 
kinds of linkages are encouraged: through the Re
gional Node, through the Information Server Node, 
direct links between participants, and links from par
ticipants to outside groups or stakeholders. At the re
gional level, communication takes place through 
meetings, workshops, a printed bulletin, radio out
reach, email discussion lists, and web pages. 

The Information Server Node offers a wide range of 
Internet-based (e-mail and web) services, and also 
produces a limited number of printed publications, 
including a bulletin (together with Regional Nodes), 
an indexed membership directory, a bibliography of 
documents available through the on-line library, and 
proceedings of the electronic conferences. 

Internet-based services include electronic conferences, 
e-mail discussion lists, auto-reply documents, an on
line library (accessible via e-mail or the web), a calen
dar of events, membership information and survey 
results, and regional information. All of this informa
tion is archived and fully searchable on the Mountain 
Forum's web site (http://www.mtnforum.org). 

Information dissemination, beginning with the policy 
recommendations of Agenda 21, Chapter 13 and its 
revisions, is a core function of the Mountain Forum. It 
now encompasses a wide range of case studies, best 
practices, research results, calendar events, and dialog 
between participants. This information comes from the 
participants themselves rather than from an institu
tional center. 

Another intriguing process is taking place in tandem 
with information dissemination: the development of a 
common consciousness. This is occurring partly 
through transfer of knowledge, but equally impor
tantly through a unique process of "self-discovery", 
whereby people hear about mountain issues in other 
parts of the world, make a strong association with their 
own mountain area, and "discover" a common agenda. 
One new participant wrote how her students experi
enced this: 

I use the 'general problems of mountain ar
eas' for comparison with the problems of the 
Sumava Mountains in my lecture. It was sur
prising, that after writing the "general moun
tain problems", most of the students thought 
that I gave them examples from our Sumava 
Mountains. (TMI, 1997b:36) 

The beginning of a common understanding of moun
tain issues also brings a welcome re-creation of those 
issues. Each new version of "Why Mountains?" of-

fered by a participant expands and enriches under
standing of the mountain policy agenda. A core lit
erature now exists and is widely accessible to the 
mountain community. 

The way information is handled departs from the tra
ditional promotion of objective "truths" and places 
equal importance on creativity, meaning, and synergy; 
anecdotes, personal stories, and poetry are dissemi
nated in the same way as case studies and research 
summaries. The source of information is also impor
tant, and significantly more effort is expended by the 
moderator in gathering information from the grass
roots level (where it is hard to obtain) than from well
connected experts. Little time is spent on the analysis 
of institutional linkages and roles; rather, learning 
opportunities emerge through new relationships and 
new ideas. 

4 Early Impacts 

The Mountain Forum began its operations in June, 
1996. In August, 1997, an evaluation survey was sent 
to the 416 members registered at that time. The re
sponse rate was 33%. Additional evaluation data has 
been collected in conjunction with the electronic con
ferences, discussions with participants, and the 
author's own experience in moderating the e-mail 
discussion lists and interacting with regional nodes. 

4.1 INNOVATION 

There is an implicit leap of faith in the building of any 
pluralistic network. The idea that innovation, 
empowerment, and real change will occur as a result 
of an experiment in communication is intriguing. It is 
certainly not a traditional way of meeting development 
assistance or resource management goals. 

The mountains are a special case: NGOs are dispersed 
and fragmented and are little aware of what is going 
on beyond the watershed, let alone the national fron
tier. But as someone said with laborious earnestness at 
Lima. 

Communication among people with the same 
aims banishes the isolation which saps the 
will to act. It encourages people to share ex
periences and so quickens the pace of devel
opment and increases confidence in action. It 
transforms a scattered community of interests 
into a coherent body of purpose. (Stone, 
1997) 

Conditions for innovation within the Mountain Forum 
are good, because of the widely disparate worldviews 
and knowledge spheres which participants bring to the 
network. Wheatley describes this process: 
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Innovation is fostered by information gath
ered from new connections; from insight 
gained by journeys into other disciples or 
places; from active, collegial networks and 
fluid, open boundaries. Innovation arises 
from ongoing circles of exchange, where in
formation is not just accumulated or stored, 
but created. Knowledge is generated anew 
from connections that weren't there before. 
(Wheatly, 1992:113) 

Most (65%) Mountain Forum participants have no 
prior experience with global mountain issues (TMI, 
1997a). They are widely diverse in terms of geogra
phy, type of work, field of specialization, and institu-

, tional affiliation. What they share is an interest in 
mountains and a willingness to participate in a net
work which has little, if any, overlap with their more 
familiar professional or collegial groups. For example, 
a forester who happens to work in mountains may join 
the Mountain Forum, and discover with some surprise 

the number of like-minded people working on related 
issues - not from a forester's perspective, but with 
definite implications for integrated solutions. 

The concept and operations of the Mountain Forum 
are innovative in terms of the relationships between 
organizational partuers and the cooperative undertak
ings they engender. For individual members, the inno
vation stems from exposure to new ideas and new 
contacts. In some cases, this is simply through access 
to information about "standard" practice or accepted 
"state-of-the-art". Bec.ause part of the Mountain Fo
rum constituency is isolated from mainstream infor
mation sources, what passes for commonplace in de
velopment circles may be quite a new idea in an iso
lated mountain setting. 

Electronic conferencing has been an important source 
of innovation within the Mountain Forum. In its first 
summer of operation, with F AO and the Swiss Agency 
for Development and Cooperation as sponsors, the 
Mountain Forum hosted an electronic conference on 
the topic "Paying for Mountains: Innovative mecha
nisms and promising examples for financing conser
vation and sustainable development". The wide range 
of promising examples and mechanisms reflected the 
diversity of the participants, and formed an array of 
case studies on which to base an economic policy 
agenda for mountains - balancing the downward flow 
of resources from mountainous regions, and recog
nizing the stewardship role that mountain populations 
play. Identifying and valuing resources at their full 
environmental and social costs and creating an ena
bling policy enviro~ent were critical recommenda
tions of the electronic conference (Preston, 1997). 

Elements of the Mountain Forum organizational 
model have been used by other organizations, as in 
this example given by a participant: 

Please see the establishment of a Forest 
Monitoring Forum on the home page of the 
World Forest Institute. The Mountain Forum 
served in several ways as a model and an in
spiration for this network 
(www.vpm.com/wfi). (TMI, 1997b:38) 

4.2 SHIFTING THE BALANCE OF POWER 

Facilitating platform processes, or g1vmg a voice to 
different stakeholders, is an aspect of communication 
that resonates in the Mountain Forum context. Like 
many organizations of the rural or urban poor, moun
tain organizations are often invisible in a policy con
text. They are frequently not included in negotiations, 
even when the topic at hand might be the very re
sources that a mountain community depends upon for 
survival. Ramirez ( 1997) highlights this linking of 
different stakeholders in a process of joint action as a 
key element in participatory learning and communica
tion. Building a common language and creating a 
global mountain community, brings new actors to the 
policy stage while allowing new initiatives to move 
forward. 

A greater degree of policy coherency will ul
timately involve changes in the balance of 
social forces, with the emergence of groups 
or alliances which can challenge the power 
and influence of traditional elites, constitute 
new support groups, and bring pressure to 
bear on policy makers (Utting, 1993: 167, 
cited in Ramirez, 1997). 

Likewise, pluralism is not enough - it must be com
bined with the creation of new social capital and new 
power relationships: 

... a pluralistic approach to policy making 
(though welcome) should not substitute for 
measures to address social exclusion . and 
unequal power relations. (Hildyard, Adal
berto, and Rubinoff, 1997) 

A community conservation coordinator describes the 
impact of such increased visibility on his program in 
South Africa: 

The Mountain Forum has helped me recog
nize how important a discipline Mountain 
Conservation is. Here. we are regarded as 
secondary in comparison to the conservation 
of the more tropical ecosystems which con
tain some incredible biodiversity. Our under
standing of mountain conservation as a sci-
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ence within itself has helped me to focus on 
my work as being unique and different and as 
being of use and not something that may only 
count. As a result, our community conserva
tion programme for the KwaZulu-Natal 
Drakensberg has been called "partners in 
mountain conservation" instead of being seen 
as part of a much larger generic operation 
that sees the priorities being elsewhere. 
Thank you for giving us pride and identity. 
This has helped us tie into what is happening 
elsewhere in the world in terms of commu
nity conservation (e.g. the Nepalese Forest 
Legislation which is an eye opener for us), 
mountain management (the management of 
human waste in the Rockies as we have the 
same problems) and the Antananarivo Decla
ration of African Mountain Mountains cer
tainly gave me hope and direction in the pro
gramme that I run. (TMI, 1997b:40) 

Or, in the words of a community activist in Poland: 

I have discovered your (our?) beautiful world 
of mountain NGOs not so long ago. Here, in 
Sudelenland, we thought God and people had 
forgotten us. I was [ ... ] captured by the idea 
of a Mountain Forum Europe ... And then, 
suddenly, there we were ... ready to show our 
conclusions, facing the government, pres
sures from Brussels, various foundations and 
such individuals. (TMI, 1997b:39) 

4.3 PROFESSIONAL GROWTH AND EMPOWERMENT 

The most obvious and easily measured impact of the 
Mountain Forum is on the professional growth of its 
participants, as evidenced by knowledge gained and 
shared. Table 2 summarizes the evaluation responses 
related to this impact. The sense of community is per
haps particularly important in terms of empowerment. 
One participant writes: 

Generally, the forum's discussions and the 
sense of 'community' have strengthened my 
resolve to continue with research in mountain 
areas, and has helped to soften some of the 
cynicism that had crept into my work. It has 
rekindled a desire to engage in more policy 
and practice oriented activities. (TMI, 
1997b:33) 

4.4 ORGANIZATIONAL CHANGES 

In their conclusions regarding social capital, pluralism, 
and development, Bebbington et al. (1997:35), high
light "the very positive role that networks linking peo
ple who work in these different institutional spheres 
can play in making inter-institutional relationships 
more productive." 

The most obvious impact of the Mountain Forum 
relative to organizational change is the creation of new 
linkages between mountain organizations, and be
tween people in many other kinds of organizations 
who happen to work in mountain regions or on 
mountain issues. 

There are also examples of new institutional arrange
ments, such as the recent shifting of the "Mountain 
Research and Development" journal (published by the 
University of California Press for the United Nations 
University and the International Mountain Society) to 
within the Mountain Forum chapeau. This will permit 
a greater dissemination/integration of this seminal 
journal with mountain stakeholders throughout the 
world. 

Table 2: Impacts related to professional growth 
and information sharing (Multiple answers ac
cepted; total responses are greater than 100%; 
Source: TMI, 1997b) 

Has the Mountain Forum had an impact 
on your own work? 
Improved access to mountain-specific 
information services 56% 
Broader knowledge of mountain issues 46% 
Exposure to different viewpoints 40% 
Specific knowledge of case studies and 
real-life experiences 40% 
Wider network of colleagues - a greater 
sense of community 35% 
Greater participation in conferences, pub-
lications, initiatives 19% 
All of the above 27% 
Nothing 0% 
Other 14% 

Have you shared information or 
ideas from the Mountain Forum with: 
Colleagues 79% 
Students 35% 
Community groups 23% 
Other networks 22% 
In reports or publications 14% 
Oili~ 9% 

Organizational changes to accommodate the new 
mountain· constituency have also occurred. In early 
1996, the European Union did not have a single staff 
person who was responsible for mountain areas. Or
ganizers of the European Mountain NGO Consultation 
in Toulouse, France that year were required to visit 
multiple departments and officers in a frustrating cycle 
of ambiguity. Finally, a delegate whose responsibility 
lay in rural development attended the consultation. A 
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few months later, in October 1996, at the European 
Intergovernmental Consultation on Sustainable 
Mountain Development, the title of this officer had 
been amended to include mountain regions, and a 
clear focal point was created. 

4.5 POLICY DEVELOPMENT 

Fostering policy acceptance is, of course, a critical 
role for communication within a network which has 
advocacy as one of its goals. The primary example of 
policy acceptance is the adoption of the recommenda
tions of the International NGO Consultation on the 
Mountain Agenda by the third session of the UN 
Commission on Sustainable Development in 1995. 

Continued policy development has been explored 
within the Mountain Forum through an electronic con
ference on "Mountain Policy and Law" (Mountain 
Forum, 1997a). This conference theme, chosen by the 
participants themselves, began by assembling and dis
seminating existing policies, recommendations, and 
laws pertaining to mountain regions. This task was in 
itself an interesting exercise in discovering new para
digms, since the mountain laws that exist are largely 
unknown outside their own local contexts. The con
ference participants then discussed the impact and 
linkages of the policies at the global, international, 

Table 3: Information System Indicators 

Indicator 
Use of indigenous knowledge 
Amount of information 
Access by users 
Diversity of sources 
Relevance 
Democratic control 
Complementarity of information sources 
Satisfied demand 
Credibility 
Linkages between information sources 
Direction of information flow 

6.1 Enabling Factors 

The focus. on vision which helped create the Mountain 
Forum continues to be a motivating force within it, 
even though several of the key institutional visionaries 
have been promoted or transferred from their positions 
ofresponsibility for Chapter 13 of Agenda 21. 

The role of mountains in nurturing the human spirit is 
a central part of this vision, and appears to be felt 
across a broad spectrum of participants. This strong 
link apparently substitutes for personal relationships 
and social capital in some cases, allowing cooperative 
action in which mountains, rather than individuals or 
organizations, take center stage. 

national, and local levels. Community self-regulation 
was particularly valued by the participants; however, 
examples of effective policy environments were in
variably characterized by cooperation across multiple 
levels of governance. The conference closed with par
ticipants raising the question "Where does macro (e.g. 
national law) meet micro (e.g. community groups)?" 
(Mountain Forum, 1997a). 

4.6 INFORMATION SYSTEM INDICATORS 

Information system indicators were developed by 
Lawrence (1995, cited in Ramirez, 1997) for a study 
in the Philippines. Table 3 lists these indicators and 
how the Mountain Forum might be rated against them. 

5 Lessons Learned 

The Mountain Forum is a young, hopeful organization 
-- still learning, experimenting and evolving. Whether 
or not it will fulfill the promise of its first years, and 
indeed offer a better link between a diversity of 
stakeholders while providing a platform to less power
ful participants, depends upon many factors. Some of 
the enabling· factors and challenges to be met are de
scribed in the following section. 

Mountain Forum Status 
Highly valued, more needed 
Growing, more needed 
Growing, but still a challenge 
High 
High, but multiple objectives 
Internet: high; Traditional: uneven 
More needed 
Growing, not satisfied 
High 
High 
High, multi-directional 

This is not to imply that individuals have not been 
essential to the creation and growth of the Mountain 
Forum. In fact, individual leaders and visionaries 
within organizations, particularly in government and 
the UN agencies, have provided much of the impetus, 
along with the critical funding, to make the Mountain 
Forum possible. Organizations or even programs with 
a specific focus on mountains are rare, and therefore 
'individuals have played a comparatively larger role. 
The vision, enlightened leadership, and willingness of 
these individuals to risk committing themselves to a 
new kind of partnership has been the life-blood of the 
Mountain Forum. 
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Coupled with, and perhaps intricately linked to, the 
spiritual connection is a willingness on the part of the 
participants to break out of existing knowledge 
spheres. Indeed, the Mountain Forum constituency 
seems eager to break out of traditional fields of 
knowledge in order to build a new and integrated set 
of ideas about mountain issues. This understanding of 
the need to blend disciplines and values seems to be a 
pa1ticular characteristic of the mountain constituency. 
Several factors have combined to allow a critical "let
ting go" of top-down control in the governance of the 
Mountain Forum, and a willingness to learn to com
municate in a vague and sometimes chaotic environ
ment. The presence of NGOs has contributed to this 
process, since many NGOs are accustomed to chaos 
and experienced in the empowerment of marginal 
groups. 

6.2 COMMUNICATION, HIERARCHY AND ABSENT 

STAKEHOLDERS 

Many challenges face the Mountain Forum as .it strives 
to make its hopeful mission a reality. Among these are 
dealing with duplication of effort, language/translation 
issues, resisting hierarchy, and the absence of impor
tant stakeholders. 

Designing a communication system which avoids du
plication of effort is particularly challenging for an 
organization that is as loosely structured as the 
Mountain Forum. During the November 1997 meeting 
of the Mountain Fornm Council, extensive matrices 
were drawn up in an attempt to capture the tremen
dous diversity of communication needs and informa
tion flow patterns. This felt need has the potential to 
push the organization toward a more hierarchical 
structure, although it may be successfully addressed 
through closer cooperation as well. In becoming a 
venue for almost all the information flowing in and 
out of the global mountain community, it should be 
noted that the Mountain Fornm is also reducing dupli
cation of regional and local efforts in important ways. 

In any global organization, language will be an im
portant issue. The Mountain Forum has not yet found 
a satisfying solution to the language issue. The de 
facto language for Internet communications is English, 
although the moderator group can correspond in 
French, German, and Spanish as well (one e-mail dis
cussion list is entirely 'rnn in Spanish). The bulletin 
and other printed publications are published in English 
only, unless special funds are made available for a 
specific translation. Regional and sub-regional nodes 
provide some translation of materials, but the bulk of 
Mountain F mum communications are in English. This 
does not begin to address the language/equity issue for 
mountain NGOs and populations, most of whom have 
English only as a second or third language, if at all. 

The temptation to fall back into the comfort and clar
ity of hierarchical structures has been, and will proba
bly remain, one of the main challenges facing the 
Mountain Forum. As the institutional partners grow 
more accustomed to their relationships and duties, 
there is a continual pressure to formalize these into 
more traditional structures. Each institution has its 
own culture, and some of these cultures are very re
sistant to the open and egalitarian mandate of the 
Mountain Forum. As new regional nodes come into 
being, they will bring their own institutional cultures 
to the partnership. How the Mountain Forum will look 
in a few years will depend heavily on the constellation 
of institutional partners, and how willing they are to 
learn to work within the original mandates of the Ini
tial Organizing Committee. A balanced representation 
of North and South, NGO and intergovernmental, men 
and women will be critical to the Mountain Forum's 
future. 

Several key stakeholders are absent from the Moun
tain Forum roster. An important group is the mining, 
timber, and hydropower interests. Their eventual in
clusion is a major challenge, both in terms of interest
ing them in equitable and ecologically sustainable 
development, and also avoiding the potential for being 
co-opted by the money and special interest they would 
bring to the network. Nevertheless, real dialog on a 
sustainable future for mountain regions must include 
extractive industries, big business and big govern
ment, just as it now includes large development agen
cies such as the World Bank. 

At the other end of the spectrum is another, even more 
critical, group of absent stakeholders - still-isolated 
mountain populations, who have neither e-mail nor 
collegial connections with the Mountain Fornm net
work. Accepting their absence is a hard pill to swal
low, and vigorous efforts have been made to connect 
wherever possible, through grassroots organizations, 
NGOs, and "connected'; mountain inhabitants. This 
latter group makes up an encouraging 24% of the 
membership base. 

6.2 ROLE OF THE INTERNET 

It would be impossible to overstate the crncial role 
that the Internet has played in the implementation of 
the Mountain Forum. While in one sense the Internet 
is the domain of a new techno-elite, it has also proved 
to be a democratizing medium of tremendous power. 
It is informal and non-hierarchical, and absolutely 
without regional or national boundaries. Participants 
are able to communicate through the Internet without 
going through intermediaries of any kind. One partici
pant writes of the impact of the Mountain Forum on 
his work: 
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I have begun exchanging ideas and experi
ences with colleagues working across the na
tional border in the same mountain range, a 
border that for reason of politics and aca
demic disciplinary reasons is rarely crossed. 
(TMI, 1997b:33) 

The Mountain Forum seeks to use the Internet in ways· 
that minimize technical requirements and maximize 
outreach to remote areas. For example, all of the 
Internet services, including the web archives and the 
on-line library, are available by simple e-mail, without 
attachments. A great deal of effort is put into the e
mail services, to ensure value for users who must pay 
by the byte for their messages. The e-mail services are 
staffed by an active moderation team, whose objec
tives are to encourage participation from less
experienced users and create a "safe" space on the 
Internet, where communication is free from intimida
tion, insults, junk mail, or "information pollution". 
The moderators also respond to information requests, 
assist in linking participants with like-minded col
leagues and perform searches on mountain topics for 
people who do not have web access. 

The Mountain Forum's web site, which is both a 
searchable archive and a medium for interacting di
rectly, is accessible to a more elite group of users. 
Even here, the site has been specifically designed to be 
accessible to the low-tech user, who has only a text
based browser. 

The coordinator of the Caucasian Mountain Nehvork 
\Vrites the following about the use of the Internet in his 
poorly-connected region: 

I would say, the Mountain Forum was a dis
covery for most of the Caucasian environ
mental organizations ... Most of the informa
tion services provided by the Caucasian 
Mountain network are supported by the 
Mountain Forum's Information Server Node. 
The efficiency of this program is very high. 
The Mountain Forum information services 
shows that the Internet and information tech
nology is not only a [self-contained] commu
nication mechanism. They are more impor
tant as a gateway for grassroots NGO's and 
local communities to build strong world-wide 
networks and "give a hand" to each other. 
(TMI, 1997b:39) 

E-mail gateways, where a single computer or e-mail 
address is the hub for a larger off-line network, are 
becoming more and more common, especially in the 
NGO community. They are a vital and growing part of 
the Mountain Forum's outreach. 

The essential role of the Internet services of the 
Mountain Forum may be expressed in the words of a 
participant: 

The Mountain Forum is probably the most 
visible and tangible means of information ex
change on the Internet today. The members 
list in itself is an impressive compendium of 
not only accredited individuals but also 
speaks of dedicated field experience. All of 
this, combined with a responsive and sensi
tive moderating team, makes the Mountain 
Forum what is truly is - an international and 
discipline cross-cutting, "seat-of-the-pants" 
intuitive mechanism for decisive action. 
(TMI, 1997b:37) 

6.3 SUSTAINABILITY 

How sustainable the Mountain Forum proves to be 
will depend upon its continued effectiveness and im
pact. While the first year and a half of operation has 
been rich in impact, the organization is still in an ex
perimental and growing phase. The governance struc
ture, the nature of the implementing organizations, and 
the participants themselves are evolving and have the 
potential to bring profound changes, both positive and 
negative, to the network. A broadening of the funding 
base will be absolutely necessary to continue meeting 
the needs of the growing mountain constituency. A 
part of this may be achieved through a user fee, par
ticularly in developed countries; however, grant
writing and fund-raising will be an essential compo
nent of the next phase of operation. 

7 Conclusion: Explorers and Pilgrims 

The Mountain Forum has had an exciting, challenging, 
and successful first phase. Participants have embraced 
pluralistic communication, and the implementing or
ganizations have striven to keep pace with the de
mand. Perhaps the greatest asset of the Mountain Fo
rum is that it is peopled with explorers and pilgrims. 
The explorers are willing to take risks, to experiment 
with open-endedness, and forge bravely into new and 
unknown territory. The pilgrims are patient, receptive, 
and mindful of the integration of spirituality with all 
mountain issues. Both are as interested in celebrating 
mountains as in solving their problems. This common 
vision has underlain much of the willingness to learn 
to communicate in new ways within the Mountain 
Forum network. 
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Abstract 

Together with other indicators, the existence of an educational system and institutions, as well as participation, are 
among the indicators of sustainable forest management (lvfinisterial Conference on the Protection of Forests in 
Europe, 1996). 

Ongoing changes in the field and in the general framework of forestry-demographic evolution, forest ownership, new 
orientations in forest resource management approaches, the different position of forestry within the total structure of 
land use, and the interest of a growing number of individual, institutional and social actors suggests the need for re
flection about education in forestry. Does it still match the needs, or is "some kind of revolution in forestry1 education 
most needed?" This paper analyses the situation (mainly focusing on experiences in Europe and the USA), explores 
the educational needs in a changing environment and draws general conclusions. 

Entre tradition et nouveaux i1nperatifs: apprendre a concilier les inte
rets multiples en foresterie - Roles et perspectives des institutions 
d 'enseignement forestier 

Sommaire 

La presence d'un systeme Mucationnel et des institutions et la participation, comptent parmi les indicateurs 
d'amenagement durable desforets (Conference ministerielle sur la protection desforets en Europe, 1996). 

Les changements en cours dans ce domaine et dans le cadre general de la /'evolution demographique liee a laforeste
rie, de la propriete forestiere, des nouvelles orientations dans /es approches d'amenagement des ressources forestie
res, de la position differente de la foresterie par rapport au regime d 'utilisation des terres, et l 'interet d 'un nombre 
croissant de personnes, d'institutions et d'acteurs sociaux, suggerent la necessite d'une reflexion sur l'enseignement 
forestier. Correspond-ii toujours aux exigences, ou a-t-on besoin d'une sorte de revolution de cet enseignement? Cet 
article analyse la situation (s'appuyant principalement sur des experiences en Europe et aux Etats-Unis), etudie !es 
besoins educationnels dans un environnement en pleine evolution et tire des conclusions genera/es. 

General considerations 

The terms education and training are frequently 
treated as synonyms, although there is an important 
difference between the two, which lies more in the 
purpose of instruction than in its content. While edu
cation promotes the general development of body, 
mind and character (FAO, 1989), training teaches a 
person skills for a particular activity. 

In practice, most instruction has both an educational 
and a training element, but the emphasis varies. In this 
context the emphasis will be laid on education, but not 
exclusively. Education is related closely to the terms 
knowledge and learning; education is the transmission 
of knowledge, learning is one act of gaining knowl
edge. 
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Though the importance of non-formal education as 
well as learning as a lifelong process is undeniable, 
this paper will concentrate on formal education, car
ried out in general by schools, universities or other 
institutions under the guideline of fixed curricula. This 
is not to exclude the importance of learning by experi
ence in everyday life, but to focus on the role of edu
cation in forestry in the context of pluralism. 

2 Pluralism and education in forestry 

Pluralism in this context is looked upon as: 

the taking into account the diversity of exist
ing meanings, groups, interests and as well as 
having the variety be included into the shap
ing of the political, social economic and 
ecological environment. (Nohlen, 1985) 

The involvement of the general public, communities 
and diverse interest groups in the formulation of ob
jectives and implementation of forestry management is 
a reality all over the world, on local, regional, national 
and international levels. A professional education can
not replace a general education on the basics of how 
social processes work, or a general understanding of 
public involvement in decision-making and negotia
tion. Norms and basic values are already set when 
professional education starts. In addition to new facts, 
education in a specific field introduces an additional 
value system, which influences the professional posi
tion and also determines the position of other actors 
involved in professional (forestry) issues (Portele, 
1983). In that way, professional education has an im
pact on coping with pluralism in the field of forestry. 

3 Role of educational institutions in forestry 

ANALYSIS OF EDUCATIONAL STRUCTURES 

Like every solid structure, each organization's layout 
is a reflection of yesterday's thoughts. If we think 
about the requirements for education in forestry and 
forest sciences, by the time these considerations are 
focused into a structure, it may be that some of these 
requirements will have already changed. Post-control 
action feedback attempts to address these changes, but 
with a time lag. There is no doubt about the necessity 
of adapting to changing requirements. The key ques
tion is what options exist to respond to requirements 
set up by society or arising from the needs at local, 
regional or national levels. 

The analysis of organizations may be systematized in 
response to six questions (Hannsmann, 1978): 

• Whose needs is an organization/institution trying 
to fulfill? 

• How are these needs transmitted to the organiza
tion? 

• How is this information kept and processed within 
the organization? 

• At which points in the information flow are deci
sions made, and what are the associated rules? 

• How is the instructional flow at the base of the 
informational flow organized? 

• Which instruments are initialized through the in
struction flow? (How does the flow of instructions 
influence the flow of material, funds, and human 
resources?) 

The question of needs is primary, and brings up the 
issue of the overall concept of educational institutions, 
whether studies in forestry are forest- (i.e. resource) or 
people- (i.e. user) oriented on the one hand, or profes
sion- or employer-oriented on the other. Both can be 
measured through existing education structures and 
curricula. 

A. EDUCATIONAL STRUCTURE 

In general, forestry educational institutions can be 
divided into those for professionals (foresters, skilled 
workers) and for non-professionals (i.e. forest owners, 
community members etc.). 

Within professional education, the following levels 
may be identified (Table 1 ). This is a rather idealistic 
picture; in many developing countries, technical and 
vocational training institutions are either missing or 
lacking in reputation, due to low wages and job op
portunities (FAO, 1993). Vocational training is often 
not organized on a permanent basis, but instead given 
in short courses according to demand. 

A system of formal, in-service, continuing education 
may add to this general system, either as preparation 
for a specific task (introductory courses for develop
ment agencies, forest services or other agencies) or in 
addition to the all-day service work. 

An intermediate position is occupied by State Forestry 
Research Institutes (i.e. Kenya Forestry Research In
stitute KEFRI in Kenya, Forestry Research Institute of 
Ghana (FORIG), etc.) which, in addition to research 
tasks, offer basic (non-professional) and continuing 
education courses (see below) to both professionals 
and non-professionals. 

Formal education in forestry for non-professionals 
does not exist in many countries. In Central Europe, 
institutions exist which offer both background and 
further education courses. Related professions (agri
culture, gardeners) have also installed basic further 
education courses focusing on forestry. 
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Table 1: Levels of professional education in forestry 

education 
Level clientele job perspectives responsibilities range 
University (Manage- forest managers, high uncertainty leadership, decision making, generalist 
ment level) scientist, edu- research, teaching 

ca tors 
Technical Schools field forester lower uncertainty Implementation( field level) specialized 
Vocational school forest worker clear perspectives timber handling working 

skills 

Table 2: Levels of non-professional forestry education institutions in Central Europe 
Level clientele job perspectives responsibilities education range 

Other vocational trainees of differing profession depend- forest management, specialized, re-
schools (esp. for profession ent timber handling duced, working 
farming etc.) skills 
Special schools of differing profes- profession depend- forest management, specialized, re-

sion ent timber handling duced, working 
skills 

Mobile training of differing profes- profession depend- timber handling working skills 
units sion ent 

The institutionalized education systems are comple
mented by a system of non-formal education possi
bilities offered by other national and international or
ganizations and institutions, associations, NGOs, for
est industry general education institutions, etc. 

Summarizing the landscape of forestry education 
structure, its becoming evident that the emphasis is on 
education of professionals. To whatever extent the 
education landscape may exist, universities play a 
crucial role within the total structure. It is in the uni
versity system that future decision-makers, planners, 
national and international extension practitioners, re
searchers in forestry and teachers (educators) are edu
cated. Through personal interrelations, curricula and 
educational content, universities (Faculties/Schools of 
Forestry/Forest Science) influence or conduct the gen
eral frames of education at other levels. 

UNIVERSITIES / FORESTRY SCHOOLS 

Regarding education in the domain of forest sciences, 
there are three components which have determining 
influence on the world-wide discussion concerning 
sustainable development. (This debate on sustainable 
development can be described as a negotiation process 
to regulate interest-induced conflicts, and thereby as a 
political phenomenon, which is based on pluralism.) 

These components are an expression of a negotiation 
process within society between intellectual trends and 
interests, which are reflected in surrounding dis
courses. In the past, these discourses have both de
fined the content of education in forest sciences and 
led to corresponding structures or structural embed
ding of forestry faculties within universities. 
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Table 3: Examples of Curricula 
3a· Germany 

Faculty of Forest Science, Munich 

Time Subject Contact Hours 
Theory Practical 

1st Practical 
Semester Semester 

2nd to 5th Mathematics and 5 2 
Semester Statistics 

Chemistry 5 1 

Geology 6 
Botany 13 11 

. 

Zoology 10 5 
Site Studies 20 8 
Wildlife Ecology 5 4 
Meteorology 6 11 
Introduction to 6 
Business and 
Finance 

According to HUMMEL (FAO, 1989) there are· four 
types of embedding: 
• independent schools of forest sciences 
• schools for agriculture or environmental studies 

and forestry 
• schools of forest sciences and forest industries 
• as a specialization of a larger school 

These distinct positions within universities are a result 
of differing views about the role of forestry (and 
thereby forestry education) in various countries. The 
number of schools of forestry does not represent the 
forested area of a country (FAO, 1989), but instead 
represents the result of a historical development. 

Universities basically are challenged by the following 
tasks: 

• education - teaching, dissemination of knowledge 
• research - gathering of information, generating of 

(new) knowledge, approval of existing knowledge 
• outreach - extension, mediation in conflict man

agement 

The following statements will concentrate mainly on 
the task of education, but the inseparable research and 
outreach issues will also be discussed. 

-
Time Subject Contact Hours 

Theory Practical 
6th to 9th Forest Production 19 3 + 1 week 
Semester Studies 

(Silviculture, For-
est Yield, Genet-
ics, etc.) 
Forest Utilization 16 4 + 1 week 
(Wood Studies, 
Harvesting, etc.) 
Forest Economics 15 4 + 1 week 
and Administra-
ti on 
Forest Policy 10 2 + 1 week 
Landscape Ecol- 9 1+1 week 
ogy and Land use 
Planning 
Forest Protection 6 
Forest Law 8 

B. UNIVERSITY CURRICULA IN FORESTRY/ FOREST 

SCIENCE 

University curricula show within the structure of edu
cational systems the most holistic approach. As al
ready mentioned, the layout of studies in forestry is to 
educate a generalist, capable to assume a variety of 
positions within the forestry profession. Nevertheless, 
numerous authors have pointed out that studies in for
estry are all too often biocentric, technocratic, science
oriented, less problem-solving than fact-oriented or 
shaped too close to the needs of a specific car
rier/administration (Hoover, 1997). 

Nowadays, this view may be right. When the curricula 
were set up, there was a need for 'generalists', but due 
to existing knowledge gaps and surrounding social and 
economical framework, current requirements are dif
ferent. A major task for education in forestry was (and 
still is) to understand natural mechanisms, measure 
their potential, chose adequate means and carry them 
out in the most efficient way, the paradigm of forest 
management. This technocratic view of forestry and 
forest sciences results also from the general belief that 
conflicts in the field of forestry are technical problems 
which can be resolved by technical means (the devel
opment of concepts like multiple-use forestry, close-
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to-nature forestry etc. can be seen as a result of this). 
These concepts also are reflected in forestry curricula. 
Another consideration is the adaptation of curricula 
towards the needs of future employers, very often for
est administrations/forest services/forestry depart
ments. Very often monopolists on the job market and 
powerful actors, forest administrations influence the 
study of forestry or forest sciences, in accordance with 
their specific interests, by way of grant money and 
staff. This is even more true for State Forestry Re
search Institutes in cases where they are branches of 
forest administrations. 

As described, the structure and curricula of educa
tional institutions fulfill the content requirements of 
professional education. As long as there is only a mo
nopolist future employer, no shortage in available po
sitions will occur and only forest management inter
ests are involved. This situation is changing rapidly. In 
general, private educational institutions react faster to 
changes in job markets and requirements for gradu
ates. Others remain within their old curricula and 
structures. A closer look at curricula proves this point. 
The emphasis is on biotic and natural resource 
courses; social aspects of differing interests towards 
forests are introduced almost at the end of the studies 
(i.e. in general after a 3 - 4 years study), with a only a 
limited number of courses. 

The overall design of these curricula does not provide 
for the additional skills (social competencies) neces
sary for a broad understanding of differing interests 
and needs in forestry. 

The presence of multiple interests should addressed in 
order to insure fair access to all. Examples of mecha
nisms that promote such fairness include the use of: 
multiple means of communication to access diverse 
audiences, such as those which rely on both written 
and spoken media; relevant languages which emulate 
communication methods most relied upon by commu
nity members; knowledge from a variety of sources, 

including non-traditional local experts (Hoover and 
Shannon, 1995). Different skills are necessary to fa
cilitate discussion and bring diverse groups of people 
to consensus (Daniels and Walker, 1993). 

The examples are apparently not meeting the educa
tional needs of an increasingly pluralistic social 
framework. 

Participation in management practices, knowledge 
generation, information gathering and decisions gen
erally increase the amount of time spent on an activity, 
and even more crucially, increase costs. This again 
necessitates different skills or better social capacities. 
"Constraints are the traditional emphasis of forestry 
curricula on biophysical sciences (Bentley, Larson and 
Ashton, 1991). 

This is not to say that the curricula should be elimi
nated -- the generalist as an integrator is still a desir
able educational objective - it is just a matter of re
balancing educational content. In a resource manage
ment world, where "blinkered specialization" is com
mon, a forester with a truly general understanding of 
resources issues is essential for mediation and conflict 
resolution between various interest groups. Training as 
a generalist also allows a resource professional to 
adapt to very different roles and resource issues in a 
changing work environment. 

This brings up the issue of static curricula. Enough 
electives should allow students to choose a variety or 
specialization and provide the flexibility to adapt to 
changing needs. Its also questionable whether every 
educational institution in forestry should cover every 
forestry aspect. There seems to be room and need for 
specialization of faculties. As a consequence, plural
ism in forestry educational institutions would allow 
for the credibility of certificates from different univer
sities or other educational institutions -- a very effi
cient way of iinproving studies, especially in times of 
budget constraints. 
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3b: Sudan; 

Department of Forestry of the University of Khartoum 

Time Subject Contact Hours Time Subject Contact Hours 
Theory Practical Theory Practical 

1st year Preliminary year 4th Soil Science 3 3 
Year 

2nd Year Agricultural Botany 3 4 Forest Economics 4 
General Chemistry 8 12 Silviculture 6 3 
and Geology 
Mathematics, Sta- 6 2 Forest Utilization 6 4 
tistics Biometrics, 
Experimental De-
sign 
Agricultural Zool- 2 3 Forest Entomol- 3 3 
ogy ogy 
Introduction to Ag- 2 3 Forest Engineer- 3 3 
riculture and For- ing 
es try 
Forest Botany 3 3 Forest Policy, 3 1 

Law, Organiza-
ti on 

Meteorology 3 2 Genetics 4 
Fundamentals of 2 2 Forest Manage- 3 2 
Silviculture ment 

Seminars 2 hours 
3rd Year Forest Botany 3 3 Field practical 2 weeks 

Biochemistry of 3 3 
wood 
Agricultural Mecha- 2 2 5th Forest Utilization 5 3 
nization Year 
Principles of Eco- 4 Forest Protection 3 
nom1cs 
Silvi culture 3 3 Land use Plan- 4 

ning 
Forest Mensuration 3 2 Range Manage- 4 

ment 
Wildlife Manage- 3 1 Forest Develop- 3 2 
ment ment Planning 
Forest Surveying 3 4 Forest Manage- 3 2 

ment 
Soil Science 3 3 Seminars 2 
Forest Pathology 2 2 Forest Manage- 2 month 

ment field 
practical 

Seminars 2 hours Study tours 3 weeks 
Field practical 2 weeks 
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Box 1: Future roles of professional resource managersii 

Predicted trends point toward some important roles that resource managers will face in the future: 

Rehabilitation and Protection - Restoration and protection of forests, especially of watersheds and waterways, 
will be a major priority worldwide, especially in the tropics. 

Management with little information - Management of forested land will require a variety of knowledge and 
skills in the social, biological, and physical sciences that are not readily available. It will require the ability to 
assemble and organize existing information, develop new problem-solving approaches, and to initiate long-term 
research focused on ecosystem development and sustainability. 

Management with little or no capital - People involved in work with forests will have to act with a wide variety 
of capital sources to raise investments needed for projects. Much of this investment will to be done by local 
people, their local governments, and increasingly by private organizations (some for profit but many volunteer 
organizations or not-for-profit). · 

Accommodation - Conventional production management for goods will have to accommodate other service val
ues. Effective foresters will require more site-specific problem-solving skills, as well as social skills to deal with 
cross constituency groups, multiple stakeholders, NGO or indigenous groups. 

Design, maintenance and shaping of organizational structures - Forest professionals will have to create new 
institutional and structural designs and solutions or modify existing ones. This will require innovative financial 
arrangements and rights sharing. Recipe approaches to managing resources will not be workable or acceptable 
because of site-specific problems. An overall emphasis will need to be placed on the analysis of problems and 
circumstances leading to free-form design and execution solutions. 

Some of the aspects mentioned above can be found in 
the responses to a nation-wide poll of forestry schools 
in Germany, where all graduates between 1991 and 
1994 were asked about aspects of their studies and 

their career development. The aim was to get ideas 
about how to improve education and also to describ~ 
the job market as viewed by graduates. The results of 
this study (Gerecke, 1997) are summarized in Box 2. 

Box 2: Requirements for teaching and training according to forestry school graduates 

• Orientation of forestry schools along the lines of the traditional job outline (focusing on state forest serv
ices) should be dropped. 

• Teaching and training should offer the option of specialization. 
• Social sciences (management, law, marketing) should be strengthened and the choices dealing with envi

ronmental protection improved. 
• The curricula should be aligned with the job market and social trends; the degree should be positioned dif

ferently. 
• Teaching and training should include key qualifications like rhetoric, leadership and management, decision

making and mediation. 

CONSTRAINTS TO ADAPTATION 
Communication is only one of the many key qualifi
cations, but it is often discussed because it refers to the 
skills (teamwork, rhetoric, and languages) which are 
needed to cope with pluralistic environments (F AO, 
1989). 

Aside from professional knowledge, training in these 
key qualifications is considered to teach students how 
to perceive and observe conflicts, analyze a problem, 
draw conclusions, offer solutions as well as mediate 
through appropriate communication techniques. 

When requirements or needs are ignored or not real
ized, there is no communication. In Germany in the 
1960s, for example, there were several notions for 
necessary structural change in forestry schools and a 
new orientation of educational content (Steinlin, 
1963). This paper suggests why such a change may 
meet major obstacles. 

Because structural change, as well as change in con
tent, will likely affect personnel within an organiza
tion, some will oppose or obstruct a structural adapta-
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tion for an optimized and case-adjusted shaping of the 
contents of studies and research. The pluralistic struc
ture of faculties and the general independence of fac
ulty members can be an obstacle to change. 

Information about up-to~date requirements is trans
ferred within the structure of an organization, trigger
ing an instructional flux which will eliminate anti
quated subjects through a change in structure, thereby 
focusing on new content. 

The change in the classical forest profession -- already 
addressed in the 1960s (Gerecke, 1997) -- has only 
partly led to data collection based on social research 
methods for a strategic positioning. Decisions are in
stead made intuitively. In cases where information is 
available, it is picked out as a. central theme by those 
members of an organization, who may profit from 
decisions made and a subsequent instructional flow. 
This flow manifests itself as a change in the flows of 
funds, material, and human resources. The inflexibility 
of the system -- determined not to give up gained ter
ritory without struggle -- impedes adaptation. 

This aspect is called the "communication hurdle," 
which may be overcome technically through the es
tablishment of communication circles within the or
ganization. A commission must provide suggestions 
for strategic positioning by assessing and anticipating 
future developments, and elaborating on basic sugges
tions for shaping the content of research and teaching. 
This creates the basis for the structural commission, 
which elaborates suggestions for the structural shaping 
of the school. A commission in charge of teaching 
reform serves as a third circle of communication, re
sponsible for the transferred programs of study. These 
three commissions are not task-forces, but permanent 
bodies which reduce reaction time and assess the 
status quo in order to provide flexible adaptation to the 
socio-political environment. 

EDUCATORS ROLE/ TEACHING METHODS 

Together \Vith a new orientation in educational con
tent, teaching methods and the role of educators must 
be re-defined. This could involve a shift from (Engel 
and van den Bor, 1995): 

• a teacher-centered to learner-centered approach 
• consumptive learning to discovery learning 
• theory-dominated learning to dual learning 
• discipline orientation to problem orientation 
• content-oriented learning to learning-oriented 

learning 
• staff-based learning to external source input 
• initial professional training to permanent learning 

support 

This picture is rather idealistic, and must be achieved 
in several steps. The central point in the education on 
pluralism is to integrate both knowledge and experi
ence from inside and outside of the educational insti
tution. This can be achieved through lectures by ex
perts in the field or by extended field exercises and 
practices (GOs, NGOs, private/community forests). 
Experiences at the Faculty of Forest Sciences in Mu
nich show that cooperation with external organizations 
(other than forest departments) helps to considerably 
improve the opportunities for students to learn. The 
best results involved the combination of thesis/project 
work with extended field visits in cooperation with 
other organizations (e.g. voluntary field project work 
in cooperation with the GTZ - including scientific 
mission - final report- diploma thesis). 

A whole range of techniques to help students or pro
fessionals (in further education) work in pluralistic 
environments (working groups, group discussions, 
seminars, field exercises, panels) can be used the edu
cational process itself, rather than just presented. In 
addition to specific training for the educator, these 
techniques require small classes and longer prepara
tion and class time - a situation which can only be 
achieved by a reduction in the total number of forestry 
courses. 

A major constraint towards new orientation of the 
educators role from teacher to facilitator is the training 
of educators. In general, a degree program in forestry 
(forest science) and a specialization (through Ph.D. 
studies) does not involve training of these educators, 
and very often there is no assessment (or only sym
bolic assessment) of educational skills in the nomina
tion of new professors/educational staff. 

RESEARCH AND OUTREACH 

Research - the gathering of information and generating 
of new knowledge - is directly connected with educa
tion, as research findings get introduced into the edu
cation or training courses. The realization of research 
projects depends on the flow of information (problem 
formulation) and the availability of funds. Donor poli
cies on research issues therefore have an influence on 
educational contents and curricula. Due to the existing 
structures and available funds, the majority of proj
ects, again, deal 'Yith biotic sciences. 

Proof of this may be the structure of IlJFRO: Out of 
eight Divisions, one (Division 6) deals with politi
cal/social science in forestry, covering a vast field 
from legal framework to administration to extension 
or education. General methodological concepts ( fash
ions) also influence the research and educational envi
ronment. It is only recently that qualitative methods 
are equally recognized along with the traditional 
quantitative approaches -- a prerequisite for user-
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centered research, and therewith integration of local 
knowledge and experience into the research findings 
(Lamnek, 1995). 

Information flow of research findings is decreasing 
from the generating institution (university) to the local 
communities/local users. The same phenomenon can 
be observed the other way round, with local values or 
knowledge on forest benefits and use, as well as user
oriented research and information needs. From one 
side, research findings are not presented or distributed 
in a user-adapted way (e.g. usage of wrong channels 
or missing of channels, too theoretical, only particular 
aspects). On the other hand, information channels are 
weak or non-existent (Lezuo, 1994). 

Graph 1 shows the information flow and information 
content from the generating source (University: Re
search findings; Local forest users: knowledge, values, 
information needs), characterized by a decrease both 
in amount and content. Not present in the graph are 

numerous other actors, information generators and 
users who have different positions, depending on their 
relative location within the system -- closer or further 
away from the source of information. These actors 
(Forestry Departments, Extension services, Forestry 
Research Institutes, NGOs etc.) proceed independently 
as filters, catalysts and facilitators, and are neutral or 
add additional information into the information flow 
system. This pluralistic setting helps to improve the 
situation, although the general trend toward loss of 
information can not be reversed. 

The gap may be closed, however, through the formal 
introduction of a third party, thereby creating a tripar
tite system involving the local people, the technical 
agency (university) and some intermediate party. 
Roling (1988) cites the need to develop a 'buffer or
ganization' to link local people with sources beyond 
village boundaries as one of the major lessons to be 
learned from a development project in Colombia. 

Graph 1: Information flows between Universities and local users, bipartite system 

high 

low 
University lo ca 1 ti s er 
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Graph 2: Information flows between Universities and local users, tripartite system 
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low 

University 

Such bodies (responsible for the coordination of in
formation flows between universities and local users, 
as well as the promotion of training and education) 
exist, but with different perspectives. Some examples: 

1. In the USA, extension is connected with State 
Universities (Land grant universities) through exten
sion foresters who facilitate the information flow to
wards local users, conduct applied research and inte
grate local experiences and needs. Through the educa
tional tasks of the extension foresters, the findings and 
experiences of local users get introduced to the educa
tional content. Research projects are co-financed by 
private woodland owners, which supports the adapta
tion of local research needs. A precondition for the 
functioning of this system is a clear land tenure system 
with a traditionally high percentage of small private 
woodlot owners. 

2. The system is differently structured in Germany. 
State Forestry Research Institutes act as information 
gathering and dissemination institutions, in general 
closely connected with universities. In general, these 
institutions are part of forest services, which provide 
staff and research money. The Bavarian State Institute 
of Forestry (L WF), for example, defines itself as "a 
connecting link between forestry research and the ac
tual work in the forest. It translates scientific results 
into useful guidelines for the benefit of the manage
ment in state, private and community forestry." The 
research program concentrates mostly on projects and 
long-term monitoring activities with biotic content; 
private or communal forestry concerns or social stud
ies are not considered. The Institute acts de facto as a 
inner forest service research unit. Opportunities for 
education (or further education) do not exist. It is 
therefore difficult for those involved in forestry to 
fulfill the role of transmitter of knowledge. This no
tion is proved by results of a survey (Lezuo, 1994) 
which show that professional foresters do not have 
very intensive communication with the Institute or the 
University; non-professionals interested in forestry 
directly contact the University, but not the State Insti
tute. 

local user 

3. In developing countries there are some other ex
amples of the roles that Forestry Research Institutes 
can take. The Forestry Research Institute of Ghana 
(FORIG) (FAO, 1997) was once a state-dominated 
institute, but after restructuring now operates as a 
semi-autonomous unit under the Council of Scientific 
and Industrial Research (CSIR). The Institution is fi
nanced by the state (49%) and various donors (such as 
ITTO, GTZ, World Bank and ODA). Its objective is to 
conduct user-focused research, disseminate of knowl
edge, and address the major research information 
needs of managers and stakeholders, as well as to en
hance capabilities through appropriate training pro
grams. 

The research program is structured into the sectors: 

• Timber processing and utilization 
e Forest biology and ecosystem research 
• Human - forest resource relationship research 

Through provisions for formal and informal meetings, 
FORIG tries to strengthen the links between research
ers, clients and stakeholders. For better dissemination 
of knowledge and outreach, an extension system 
which will also include training and education activi
ties through workshops, seminars and exhibitions, is 
being developed for identified stakeholders and cli
ents. A decentralized structure should help to fulfill 
the task of user-oriented research and information 
dissemination. 

The Kenya Forestry Research Institute (KEFRI) has a 
similar structure and embedding as FORIG. The major 
donor is the Kenya-Japan Cooperation Fund. In addi
tion to research projects on afforestation, tree breeding 
and planting, KEFRI also conducts research on for
estry extension and applications to generate knowl
edge on suitable forestry extension methods and cli
ents' responses to promoted technologies. KEFRI also 
provides courses and seminars in social forestry for 
professionals and stakeholders. 
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Box 3: Contents of 'in service' further education: Example Bavarian Forest Service 

The Bav_arian Forest _Serv~ce has ~hanged ~e trend of further education contents. In 1991, only 2 out of 82 
courses mcluded topics with relation to social or multiple interest involvement; in 1996, such courses num
b~red 23 out of 6_0 (3_5%). The program includes topics like conflict management, moderation, extension tech
mques or education m forestry at primary or vocational schools, and works through a system of mandatory 
modules. _Th~ugh the pass~g of further education courses are currently precondition for promotion, motivation 
to attend is still not very high. (Bavarian State Ministry of Food, Agriculture and Forests, 1991 and 1996) 

As described above, institutes add to a more pluralistic 
system in forestry education. The independence (in 
terms of staff and budget) from forestry departments 
also allows research issues to closely fit the needs of 
local communities. Research findings may be included 
directly in the education and training process. 

4 Further education in forestry 

Education in forestry, as pointed out above, is not 
really enabling graduates to cope with pluralistic 
structures. Major attention should therefore be given 
to further education in forestry. The majority of offers 
in this field are 'in service', and therefore exclusive. 

In general, part of the inner culture of Forest Services/ 
administrations is a traditional reliance on (their own) 
expert knowledge and military style of "command and 
control" (Caldwell et al., 1994; Kaufman, 1960). It is 
therefore a challenge for such organizations to count 
on the collaborative, interactive, and open manage
ment practices needed for effective public, multi
interest involvement.The orientation of other further 
education programs toward technocratic (biocentric) 
problems may be demonstrated by the continuing edu
cation program of the Society of American Foresters 
(SAF), July 1997 - December 1997. The list of courses 
shows only 10 out of 123 courses dealing with com
munication or social sciences (SAF, 1997). 

Numerous other governmental, non-governmental and 
private organizations have established further educa
tion courses (open to forest professionals) in the field 
of social competencies and facilitating techniques. The 
interdisciplinary clientele may also raise motivation 
for participation and further pluralistic understanding. 
The acceptance and utilization of external educational 
services can help to save scarce budget and time re
sources. But it is still nevertheless the general policy 
of forestry departments that must accept or even pro
mote participation. Otherwise further education is left 
only to individual interests. 

5 Non-professional education 

With the growing number of private forest resources 
in the world -- through re-privatization, new land 
rights, or simply taking over of responsibility -- the 
basic education of local forest owners is becoming of 
greater importance worldwide. This follows the hy
pothesis that pluralism can only work if the actors 
involved have access to information that provides both 
basic and specialized knowledge. The content of the 
necessary information will vary according to the 
situation: 

orientation towards single settings (farm forests) 

orientation towards communities or community 
based stakeholders, especially in connection with 
forest association 
combined with information from other sectors 
(especially agriculture), as there are more funds 
and infrastructure available 

The shift from pure training to the meeting of educa
tional needs becomes necessary when skills like es
tablishment of management plans, design of marketing 
strategies or coordination of forest activities within 
forest associations on common land are necessary. 

In Germany, for example, basic education in forestry 
is provided in combination with professional educa
tion at agricultural schools. This is because more than 
213 of farm holdings include forests (Bavaria). With 
the structural changes in the agricultural sector ( aban
donment of farming, but retention of forests) this "tra
ditional" clientele can no longer be reached through 
the educational system. This is strengthening the posi
tion of another educational and training body, the so
called Bavarian Forest Owners School. Founded in 
1937, the institution has developed from a classical 
training facility for harvesting skills towards a multi
ple education and training center for private woodlot 
owners and stakeholders (see Table 4). The school is 
financed partly by the state, and through donations, 
business activities and course fees. 

Decisions on education content are made by a board 
consisting of representatives of the forest owners' as
sociation, farmers' association, forest associations and 
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the forest service. The orientation of educational and 
training contents toward the needs of forest owners 
seems thereby guaranteed. The acceptance of the 
school is very high, and the courses are all booked up 
almost a year in advance. 

Table 4: Courses structure of the Bavarian Forest 
Owners School. Up to 30 persons can attend 1 
course. Participants are accommodated and ca
tered in the school building. 

Section Period 
Special Training 
chain saw cutting 3 courses, 4 days each 
brush saw cutting 5 courses, 3 days each 
planting 1 course, 3 days 
Education 
(Forest owner) 
Forest management 4 courses, 1 month 
Forest management each 
(further education) 4 courses, 4 days each 
Special Courses 
wood utilization 

• construction 3 courses, 5 days each 

• heating with wood 1 course, 2 days 
further education 1 course, 3 days 
(machinery etc.) 2 courses, 2 days each 

forest worker vocational 
education 

ground education 1 course, 16 weeks 
ground education 1 course, 8 weeks 
further education 2 courses, 3 days each 
Education (Forest as so-
ciation manager) 
Association management 1 course, 2 weeks 
Association management 2 courses, 2 days each 
(further education) 

Negotiation techniques 1 course, 3 days 

In several developing countries, Forestry Research 
Institutes are starting to play a similar role in further 
education and education of non-professionals. Kenya 
Forestry Research Institute (KEFRI) for example, due 
to cooperation with and donations from Japan, is of
fering facilities and staff for education and training of 
community members in the fields of agroforestry, so
cial forestry, silviculture and ecology. Further educa
tion courses (training of trainers) for field foresters 
and extension specialists are also offered. 

6 Role of general education 

Forestry as a subject has not been introduced into the 
general education system, but found consideration as 

part of environmental subjects. Besides very general 
background knowledge, the major content involves the 
strengthening of awareness towards forest resources 
and benefits. Through the involvement of locally
based forest service members, local stakeholders and 
representatives, different interests can be expressed 
and cooperation in the forestry field developed. 

7 Concluding remarks 

Education and educational institutions are just one of 
the determining factors in coping with pluralism, as 
they lay the basics for the understanding and valuing 
of pluralistic structures and decision-making (in addi
tion to providing technical knowledge). They also 
should promote the social skills to deal with multiple 
interests. Development of adapted curricula through a 
continuos process is therefore crucial. 

Coping with pluralism also requires the presence of 
pluralism in education and educational institutions. 
Constraints, especially (but not only) in developing 
countries, are the lack of a structure in forestry educa
tional institutions (especially for non-professionals), 
interrupted or non-existent information communica
tion strings and financial gaps. A re-thinking of the 
roles and functions of existing institutions seems to be 
more than necessary. Co-ordination and co-operation 
on national and international levels may be a solution, 
although a precondition is the credibility of certificates 
and degrees. Educational support of pluralism in a 
rapidly changing world must include continuing edu
cation and education of non-professionals in the fu
ture. 
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Abstract 

Pluralistic approaches to natural resource management are not inherently a good thing, and indeed, under certain 
circumstances, interactions among actors may be more likely to tend towards conflict and/or inefficiency rather than 
synergy. This may be particularly so when the interaction revolves around the use of highly contested resources, as 
forests often are, and when it involves actors who have traditionally been at odds with each other. 

Recent literature on social capital, however, offers conceptual tools and frameworks for analyzing the conditions un
der which state, market and civil society actors might interact in ways that enhance the sustainability of local devel
opment, even when these actors have differing concerns and ideological positions. This paper first takes this literature 
in order to develop a framework for analyzing the relationships between institutional pluralism and sustainable for
estry and rural development. Secondly, it uses this framework to address the particular case of the role of rural peo
ples organizations in natural resource management, and the conditions under which they might negotiate relation
ships with both the market and government that enhance the sustainability of resource use as well as the viability of 
rural livelihoods. Examples are drawn from Latin America, in particular Bolivia and Mexico. 

Du chaos a l 'ordre ? Capital social, organisations rurales populaires et 
developpement rural durable 

Sommaire 

Les approches pluralistes d'amenagement des ressources naturelles ne constituent pas, en soi, une bonne chose, et ii 
se peut meme, dans certaines circonstances, que les interactions entre !es acteurs tendent au conflit etlou a 
l 'inefficacite plutot qu 'a la synergie. Ceci est particulierement vrai lorsque I 'interaction tourne autour de I 'utilisation 
de ressources fortement contestees, comme !es forets le sont souvent, et lorsqu 'elle fait intervenir des acteurs qui sont 
habituellement en desaccord. -

Les publications recentes sur le capital social offeent, toutefois, des outils et des cadres theoriques pour !'analyse des 
conditions dans lesquelles l'Etat, le marche et !es acteurs de la societe civile pourraient interagir en vue d'ameliorer 
la durabilite du developpement local, meme lorsque ces acteurs ont des preoccupations et des positions ideologiques 
divergentes. Cet articles 'appuie sur cette litterature pour elaborer un cadre d'analyse des relations entre le plura
lisme institutionnel et la foresterie et le developpement rural durables. Deuxiemement, il utilise ce cadre pour exami
ner le cas particulier du role des organisations rurales populaires dans l'amenagement des ressources naturelles, et 
les conditions dans lesquelles elles pourraient negocier des liens avec le marche et le gouvernement, en renfon;ant 
!'utilisation durable des ressources ainsi que la viabilite des moyens d'existence des populations rurales. Des exem
ples sont tires de l 'Amerique latine, en particulier de la Bolivie et du Mexique. 
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Introduction 

In development circles, the 1990s may well go down 
as the decade of institutions. Of course, certain schools 
of researchers and practitioners had already empha
sized the importance of local institutions: the Cornell 
local organizations school of Norman Uphoff and 
Milton Esman (Esman and Uphoff, 1984; Uphoff, 
1986); the Latin American peasant movements litera
ture (Stavenhagen, 1970); the NGO literature that 
flowered in the 1990s but had its antecedents in the 
1970s and 1980s (IAF, various; Drabek, 1987) - to 
mention just a few. Somehow, though, this writing 
failed to impinge on core development thought and 
practice: it remained at the margins, variously seen as 
special pleading, particularistic, radical, small-is
beautiful romanticism. 

What then has changed? Why is the language of plu
ralism, institutions and other such terms now increas
ingly common currency in mainstream development 
debates and organizations? The reasons are obviously 
many: here let us suggest three. Firstly, in academia, 
theoretical frameworks have been developed within 
which the theme of institutions can be integrally 
linked to the analysis of economic and political devel
opment. The two that stand out are: (i) the work on 
institutions and economic performance associated with 
Douglas North (1990) and (ii) work on social capital 
and economic development associated with Robert 
Putnam (1993). Each of these bodies of theory has 
since been elaborated, critiqued and extended to the 
analysis of Third World development (see for instance 
Harriss, Hunter and Lewis, 1995 for institutional eco
nomics, and Evans, 1996, for social capital). 

Secondly, changing macroeconomic strategies fueled 
interest in institutions. Pmi of this is obviously an ef
fect of the assault on the state that has characterized 
much recent development thinking and intervention 
and that inspired interest in alternative institutions for 
more effective service delivery and governance. But 
interest has also come from the growing recognition 
that the functioning of new liberalized markets has 
also been imperfect, and that institutional forms and 
relationships explain a large part of these imperfec
tions (World Bank, 1996, 1997). 

Thirdly, and relatedly, the field realities encountered 
by development practitioners have driven an interest 
in pluralist strategies. How to respond to the apparent 
growth in NGOs and peoples' organizations; how to 
implement programs in the face of public sector re
forms and market inadequacies; how to take participa
tion beyond specific project activities and institution
alize it; how to deal with conflicts among stakeholder 
groups? - all these questions stimulate interest in de
vising strategies and approach~s that can deal with 
institutionally plural environments. 

Aside from simply recognizing the importance of in
stitutions in general, these debates have also had the 
important effect of making visible certain sorts of or
ganizations that were previously invisible in policy 
discussions: in particular those of the rural and urban 
poor. In doing so they help bring these actors onto the 
policy stage and also create a space for more nuance 
discussions of their strengths, weaknesses and diver
sity. 

This paper aims to build on part of these discussions, 
in particular those linked to social capital,' 
sustainability and rural peoples' organizations. It first 
discusses the linkages between social capital, institu
tional pluralism and frameworks for sustainable de
velopment; it then asks more specifically what role 
rural peoples' organizations in particular might play in 
fostering sustainable resource use and poverty allevia
tion within such pluralistic environments. The paper 
then presents cases of RPO activities in rural devel
opment and forest management, and considers strate
gies through which their role might be strengthened 
within an institutionally plural environment. The con
text and cases upon which this discussion is based is 
that of rural development and forestry in Latin Amer
ica. 

1 Social Capital and Sustainable Develop
ment: Frameworks for Thinking About Plu
ralism 

THE PROBLEM OF PLURALISM: MORE IS NOT 

NECESSARILY BETTER 

In a paper entitled "Strength in Diversity," Graham 
Thiele and colleagues (1988) presented a case from 
Santa Cruz in lowland Bolivia of a public sector agri
cultural research system that had been successful in 
establishing a range of collaborative relationships with 
NGOs and organizations of small- and medium-scale 
producers. These relationships, linking organizations 
with different capabilities, constituencies and geo
graphical reach led to a regional research and exten
sion system that, the paper argued, was more effective 
than when it had been entirely the preserve of the 
state. Not only did it allow a more efficient use of re
sources, but the involvement of NGOs and farmer 
organizations also served as a mechanism to exercise 
pressure on public institutions, demanding from them 
technological support that was more poverty-oriented 
and environmentally sound. 

That paper led to the recommendation that public 
sector research and extension systems should try to 
strengthen their linkages with NGOs as a means of 
increasing their impact and of stretching their budgets 
in times of increasing fiscal stringency. It was a call 
for an institutionally pluralistic strategy. 
The paper became the launching pad for a research 
program on NGO-government relationships in sus-
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tainable agricultural development. The program aimed 
to find similar cases elsewhere, so that it could have 
the evidence with which to argue more strongly the 
case for pluralism (and for NGOs) and to offer rec
ommendations on how to organize collaborative rela
tionships in such a way that they would enhance effi
ciency and at the same time incorporate poverty
oriented demand pull into the system. 

What in fact emerged from that program of research 
was that the case in Santa Cruz was, if not exceptional, 
certainly the most developed and effective case of 
such pluralism (Farrington and Bebbington, 1993; 
Bebbington and Thiele, 1993). Elsewhere, linkages 
between NGOs and government, among NGOs, and 
among NGOs and rural peoples organizations were 
not so well-developed, and indeed often characterized 
by weak or no coordination, inefficiency and some
times conflict. This poor coordination was often an 
effect of disagreement on the overall goals of devel
opment, institutional jealousies, distrust and lack of 
knowledge and information. Though with different 
hues, similar themes emerged in a subsequent body of 
work on farmer organizations and public research in
stitutions (Camey, 1996). 

The frequently weak or absent collaboration in these 
institutionally pluralistic environments was not neces
sarily a sign of simple inefficiencies. At times it was 
rather an institutional manifestation of the diversity of 
views on the most appropriate strategies for rural de
velopment - institutions did not collaborate because 
they saw things too differently. In many other cases, 
though, the lack of collaboration did imply inefficien
cies. Institutions did not learn from each other, made 
similar mistakes, and competed for territory and cli
ents. Where NGOs had no links of any sort to gov
ernment they were unable to exercise any influence on 
government institutions to be more poverty and small 
fa1mer oriented. In many cases, institutions did not 
draw on the resources of each other even when this 
could have strengthened them without compromising 
their 1utonomy. And in the worst cases, the presence 
of multiple actors led to conflicts that were destructive 
rather than constructive. 

Conversely, certain forms of collaboration between 
government and non-governmental organizations 
could have adverse effects. The increasing tendency of 
government to engage in contract-based relationships 
with NGOs, with NGOs merely implementing gov
ernment programs, has often served to weaken the 
identity and legitimacy of NGOs, even if it has pro
vided them with much needed funding (Bebbington, 
1997a). 

Overall it was clear from this work that institutional 
pluralism was not inherently desirable. Under certain 
circumstances it could imply increased transaction 

costs, increased overhead/operating budget ratios, and 
increased conflicts. If structured in certain ways it 
could also weaken some of the institutions involved in 
these relationships. 

Under other circumstances, however, it was also clear 

that - as in the case of Santa Cruz - pluralism could 
have positive implications if it were possible to foster 
constructive and synergistic relationships among ac
tors. The question was how this could be done? One 
hint was that where mutually beneficial collaborative 
relationships did exist, this seemed in tum to reflect 
the existence of strong interpersonal net\vorks that cut 
across institutional boundaries. These networks were 
often grounded in prior allegiances that did not neces
sarily relate to rural development experiences.i Fur
thermore, they were more likely to exist where there 
was a more general atmosphere of trust among people 
and institutions from different spheres (state, civil 
society and market) who, though they did not know 
each other well, were more likely to be predisposed to 
trust each other. The existence of this trust in tum had 
to do with history - where basic norms of mutual re
spect had at some point been severely broken by ac
tors in one of the three spheres (for instance, during 
periods of authoritarian rule), then there was more 
generalized distrust; where this had not happened, 
there was less mutual suspicion. 

Pluralism was not therefore a good thing per se, but 
where certain types of networks and certain atmos
pheres of trust existed, there was more possibility that 
civil society and state organizations could engage with 
each other in ways that could strengthen the claims of 
weaker parts of society on the state, and more gener
ally enhance the ability of all actors to meet their own 
goals. 

SOCIAL CAPITAL AND SUSTAINABILITY: MAKING 

PLURALISM WORK? 

Antecedents 

The potential importance of networks, civil society 
organizations and trust has since found a particularly 
significant theoretical basis in the writings on social 
capital, and particularly the debate surrounding the 
recent work of Robert Putnam (1993). 

The notion of social capital has entered the develop
ment dictionary more quickly a consensus about the 
precise definition of the concept. In its earlier formu
lations, as in Coleman's writing (1988, 1990), the 
concept emerged as part of a theory of human action: 
for Coleman it therefore referred to those qualities of 
social structure and networks that are critical resources 
for human action.ii The resources made available by 
these social structures are unequally distributed across 
societY - geographically and socially. As one example 
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among many, Coleman shows how US students per
form better in schools that are embedded in closed 
social networks that link families, parents and teachers 
and that therefore allow more effective support to and 
sanctioning of students (Coleman, 1988; see also Pa
trinos 1996 for Colombia). As another example, 
Coleman discusses how tight social networks among 
Jewish diamond dealers reduce transaction costs and 
thus increase competitiveness. 

Coleman uses examples such as these to suggest that 
this social capital can be a vehicle for creating other 
forms of capital: in these examples human capital, and 
financial capital, respectively. But at the same time, he 
draws attention to the way that social capital - in the 
form of networks, social structures and shared values -
is also a vehicle through which people make claims on 
others and thus influence their actions. These claims 
may be made via the exercise of sanctions (the case of 
school kids), or through the exercise of trust, which if 
broken will lead to sanctions (the diamond dealers). 

It was this link between social networks, trust, sanc
tions and more efficient and effective social action that 
Putnam (1993) took up in his study of civic traditions, 
democracy and regional development in Italy. Putnam 
suggested that the critical factor in explaining regional 
differences in government effectiveness and economic 
performance was to be found in corresponding re
gional differences in social structures and networks. In 
areas in which these are more horizontal - i.e. based 
on trust and shared values - and where different social 
networks are more likely to overlap, both state and 
market are more likely to be held accountable by civil 
society (and vice versa), and less effort is spent in 
transaction costs. In areas where social structures are 
more "vertical" and based on authority relations and 
patron-client arrangements composed in order to deal 
with contexts where levels of trust are low, then citi
zen access to and control over both state and market 
are far weaker. 

Putnam linked qualities of social structure to macro
level development performance, and in the process the 
concept of social capital was somewhat transformed. 
In this newer formulation, rather than being a concept 
linked to a theory of action, it became a concept linked 
to a theory of liberal democratic development, refer
ring to characteristics of social structure that made 
state and economy more accountable and more effi
cient. It has been this formulation that has in turn been 
taken up by development institutions as they seek to 
link the concerns and language of civil society, gov
ernance and participation to the language of economic 
development (World Bank, 1996; Serageldin and 
Steer, 1994; Eyben, pers. com., 1996). 

Social capital and sustainable development: aggre
gate conceptions 

The idea that we can talk of social relationships in 
terms of capital, and as having positive effects on the 
accumulation of other forms of capital, has inspired 
frameworks that conceptualize sustainable develop
ment in terms of four types of capital: human-made 
capital, human capital, natural capital and social capi
tal (Serageldin and Steer, 1994; World Bank, 1996a). 
Though not all the same, these different frameworks 
illuminate the ways in which social capital can influ
ence other types of capital through the particular 
forms taken by relationships among different actors 
and institutions: 

e by reducing transaction costs, relations of mutual 
trust can increase market efficiency and thus in
crease the formation of human-made capital 
(Knack and Keefer, 1995; World Bank, 1996); 

e the existence of networks of social sanctions can 
enhance both the level of human capital formation 
(as in Coleman's example, where strong commu
nity networks reduced school drop out) and per
haps more importantly, the social uses to which 
that human capital is put. For instance, in several 
of the examples of rural peoples organizations 
(RPOs) discussed below, the heavy donor invest
ment in human capital formation has been put to 
socially positive use because of the sanctions that 
would be exercised by the organizations and 
communities if those trainees were to use their 
training for more private gain; 

e the existence of strong, local organizations with 
internal sanctions can enhance the protection of 
natural capital from overuse by members, through 
the imposition of fines, punishments, etc. Those 
same organizations can be vehicles for protecting 
natural capital from degradation by external 
agents; 

e networks linking local organizations with distant 
or higher levels of organizations can contribute to 
protecting and building the other forms of capital 
at a local level - for instance: 

e by leveraging funds from other actors for 
training, it can help build local human capi
tal; 

e by leveraging investment funds and credit 
from other actors or by building links with 
them to access markets, it can help support 
local economic activities and thus increase 
human made capital; 

e by leveraging political support from reform
ers inside the state (c.f. Tendler, 1997; Fox, 
1996) or from environmental advocacy 
groups, it can mobilise forces to protect natu
ral capital. 
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In these aggregate conceptions, social capital is con
ceived as one more input to sustainable development 
along with man-made capital, human capital, and 
natural capital. These frameworks understand 
sustainability as overall increase in the stock of these 
different types of capital, with some degree of substi
tutability among the four types, though also with some 
level of thresholds below which the different types of 
'capital cannot be drawn down.iii Accordingly, the pri
mary interest in social capital appears to be in under
standing its contribution to inter-country variation in 
overall levels of capital formation. 

In other conceptions, though, the emphasis is as much 
on the impact of social capital on the social distribu
tion of the benefits of capital growth, as it is on the 
overall level of that growth. Endowments of social 
capital may be a means through which groups can be 
both more efficient in building and using these other 
forms of capital, and more effective in making claims 
on other actors - claims that might enable them both to 
access these other resources, and to use them more 
effectively ( c.f. Stewart, 1996). In more normative 
terms, these conceptions suggest that the protection 
and accumulation of the other forms of capital among 
traditionally marginalized social groups could be en
hanced through building certain sorts of social rela
tionships and organizations. 

Social capital: conceptual problems 

Interpretations of the role of social capital in socio
economic development, as so far elaborated in the 
literature, are not without problems - and these prob
lems have practical implications for fostering plural
istic strategies. 

As articulated by Putnam, social capital is something 
of an independent variable in development: in this 
equation, social capital leads to good government and 
economic development. However, and importantly for 
practical strategies, recent work by Judith Tendler in 
N.E. Brazil (1997) has argued on the basis of case 
study evidence that the relationship is much more in
teractive, and that good government can emerge as an 
effect of leadership and skillful administration, and 
then be a vehicle for building social capital (an oppo
site direction of causality to Putnam's) through fos
tering trust between public workers and communities 
(Tendler and Friedheim, 1994), through building 
farmers' and other organizations, and so on. This so
cial capital in tum reduces transaction costs, and be
comes a mechanism through which people make more 
claims on government, and engage in more self
managed grassroots development initiatives. 

This is related to a second problem. Putnam's social 
capital is not easily constructable (Evans, 1996a, 
1996b). He explains contemporary regional differ-

ences in endowments of social capital as a result of 
differences in forms of governance between the North 
and the South of Italy in the Middle Ages. This has 
given those in the development community who 
would wish to take up Putnam's arguments little basis 
for understanding how to build spcial capital. 
Tendler's work gives pointers 'here for certain sorts of 
strategies. Other calls to "invest in local institutions" 
(World Bank 1996) are intuitively attractive, but don't 
tell us how to do this, and far less how to do it so as to 
strengthen not only the institutions but also the net
works that might link them to other actors in positive 
ways. Nor do such exhortations give much guidance 
on how to build such institutions and networks where 
they do not exist. 

Another problem linked to the constructability issue, 
and of particular relevance to rural development and 
natural resource management contexts, is that there 
may well be additional historical and contextual fac
tors (rather than just historic forms of governance) that 
explain both levels of social capital endowments and 
their impacts on development. Ecology, resource 
types, migration patterns, political economic history, 
ethnicity etc. are all likely to be key influences (Fox, 
1996, Bebbington, 1997b). Ifwe are to develop strate
gies for building social capital for rural development, 
then we must understand the constraints, opportunities 
and potentials that derive from these various dimen
sions of regional context. 

Finally, and perhaps most important, is the empirical 
precision of the concept. It has been used to refer to 
values (trust), informal and formal organizations, net
works linking people, networks linking organizations, 
and national institutions such as property rights (e.g. 
see usage of term in World Bank, 1996a). A forth
coming essay (Harriss and de Renzio, 1997) therefore 
calls for a six-way distinction of forms of social capi
tal: 

• family and kinship connections; 
• social networks or associational life related to 

groups or organizations; 
• cross-sectoral linkages - networks of networks 

that link organizations of state, market and civil 
society around problem-solving tasks; 

• political capital, the informal relationships and 
norms that link civil society and the state, and 
which determine levels of social control over the 
state; 

• the institutional and policy framework regulating 
public life; 

• social norms and values, such as trust. 

A twofold distinction between organizations and net
works (Bebbington, 1997b) might, however, be sim
pler. This would embrace the second, third and fourth 
of Harriss' and de Renzio's categories as forms of 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 215 



FROM CHAOS TO STRENGTH? SOCIAL CAPITAL, RURAL PEOPLES ORGANIZATIONS AND SUSTAINABLE RURAL 
DEVELOPMENT 

social capital: the other categories would fall outside 
this definition of social capital and/or would be the 
effects of its existence and mobilization. In addition to 
simplicity, this twofold notion of social capital has the 
advantage of marking out a more precise empirical 
sphere, and might also be useful for thinking about 
pluralism, and the role of RPOs in a pluralist strategy -
a theme to which we now tum. 

RURAL PEOPLES ORGANIZATION AND RURAL 

INTENSIFICATION 

Discussions of environmental change in fragile lands 
have recognised that market relationships, socio
political hierarchies, policy biases, the exercise of 
power, and the distribution of natural resource enti
tlements and endowments are among the key factors 
determining whether natural capital is used sustainably 
or degraded (Turner and Benjamin, 1994; Leach and 
Mearns, 1992; Mearns, 1996; Peet and Watts, 1996). 
In Latin America, these themes have been particularly 
evident in discussions of environmental change in 
humid tropical forest environments (Hecht and Cock
burn, 1989; Binswanger, 1991; Smith et al., 1995), but 
they have also been evident in discussions of Andean 
environments (e.g. Painter, 1995). 

If this is so, then the existence of local institutions, the 
"social capital" available to local people in their inter
actions with these spheres, might similarly be an im
portant factor in understanding patterns of intensifica
tion, de-intensification and degradation. We might 
hypothesise that these institutions can strengthen 
grassroots capacity to negotiate with actors and insti
tutions that regulate: the functioning of product, input 
and natural resource markets; the generation of tech
nology, information and knowledge; and the definition 
of rules governing social access to the means of pro
duction (in particular land, forests, water and other 
natural resources). 

Claim-making in the spheres of state, market and civil 
society, however, can only be part of the story. RPOs, 
if they are to contribute to sustainable development 
and livelihood enhancement also need to be able to 
help members make effective use of the natural hu
man and human-made capital that they are able to 
access through the making of those claims. It is thus 
useful to distinguish between the "external capacity" 
that RPOs have to negotiate with the state and other 
actors in demanding rights and access to resources 
etc., and the "internal capacity" that they have to 
manage resources efficiently and effectively.iv Both 
forms of capacity need to be built, and made available 
to local resource users: one in the absence of the other 
would have far less impact on natural resource man
agement and poverty. 

To the extent that RPOs have both types of capacity, 
then they might be able to: 

11 help increase the incomes that poor people can 
derive from natural resource use by: 
11 increasing the prices paid to rural people for 

their products through the re-negotiation of 
market channels; 

11 increasing the productivity of resource use 
through the application of knowledge and 
technology accessed from these other actors; 

11 help increase the sustainability of resource use by: 
11 protecting those resources from incursion by 

more degrading resource users (such as log
gers, ranchers, miners etc); 

11 reducing (through the overall impacts on in
comes) the extent that poor people have to 
overexploit resources; 

11 increasing the incentive to poor people to 
protect the natural capital inherent in those 
resources as a means of producing a longer 
term income stream. 

The distinction between external and internal capacity 
is also of practical importance, in several senses. On 
the one hand, it is probably the case that different 
forms of support are required to build the different 
types of capacity. But it may also be that to build both 
types of capacity may mean either working with dif
ferent organizations simultaneously, or asking an or
ganization to move on from its initial "raison d'etre" 
and assume both new roles and a new identity. It may 
well be that some types of organizations may have 
more capacity in (and more tradition of) claim
making, while others will have more capacity in, and 
tradition of, enhancing the efficiency and effectiveness 
of resource management. 

Indeed, discussions of social capital do not distinguish 
sufficiently between different types of organization 
and the different roles that they might play in fostering 
sustainability. Yet looking at particular country expe
riences, a wide variety of organizations exist and do 
indeed play different roles: moreover, there is consid
erable debate about the most appropriate types of or
ganization to foster and support in the search for de
velopment alternatives. This is certainly so in many 
Latin American cases where there is much discussion 
of the relative roles of "organizaciones econ6micas" 
("economic organizations" with a production and in
come generation orientation) and "organizaciones 
reivindicativas" ("political" or claim-making organi
zations that have a more representational and claim
making orientation). Similarly, organizations exist at 
different scales: community, federation, confederation 
etc., and it is likely that these have different strengths 
and weaknesses. It may be that in order to develop 
these different types of external and internal capacity 
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and the different roles linked to them, organizations 
need to build different types of networks, and alle
giances with different types of actors. 

Thus, while the social capital debate takes us to RPOs 
as potentially important actors in making rural devel

opment and forestry more sustainable, and in fostering 
a more effective contribution of plural actors to these 
ends, it tells us far less about the different ways in 
which this may be done, by what sort of RPO, with 
what sort of external support, and from what sort of 
external actor. In discussing specific cases of different 
types and scales of RPOs in Bolivia and Mexico, the 
next section provides some answers to these questions. 

3 Case Studies of RPOs, Pluralism and Rural 
Sustainability 

This section discusses three sets of cases selected to 
illustrate the different themes raised in earlier sections. 
The first case is that of four separate RPOs in the Bo
livian highlands and valleys that have addressed rural 
development challenges through aiming to foster live
lihood improvement through agricultural programs. 
The comparison of the cases illustrates well the ways 
in which organizations can foster agricultural intensi
fication through building linkages with government 
agencies, NGOs and market actors at different scales. 
However, it also shows that tl:i.e livelihood impacts of 
this vary considerably by ecological zone. The second 
case comes from the Bolivian humid lowlands, and is 
specifically related to forestry. Most importantly, this 
case illustrates how different types and sizes of RPO 
may have different roles in fostering sustainable forest 
management. Of particular interest is the way in which 
these RPOs have played an important role in coordi
nating the actions of, and relationships among, other 
actors - in particular state agencies. The case also 
shows ways in which support organizations and actors 
have critical roles to play in building RPO capacity 
and most importantly in developing market-based 
strategies of sustainable forest management. The third 
case is different in that it is based on a review of the 
literature, rather than the authors' field work. The 
case, a review of the community based forest enter
prise experiences from Mexico, suggests that patterns 
found in the Bolivian material are also evident in 
Mexico, albeit with different emphases reflecting the 
different context. The literature reviewed again sug
gests the important role that (i) certain types of RPO 
and (ii) well-developed networks linking those RPOs 
to state market and NGO actors at local, national and 
interna;ional levels, play in fostering more sustainable, 
and poverty oriented forms of forest and agriculture 
based strategies of rural development 

CASE 1 - RPOs in Highland Bolivia v 

THE CONTEXT: BUILDING SOCIAL CAPITAL IN THE 

BOLIVIAN ANDES 

Historically, RPO-building initiatives in the Bolivian 
Andes have focused more on enhancing rural peoples' 
capacity to negotiate with the state and other actors in 
demanding rights and access to resources etc. Far less 
attention has been paid to the ways in which their "in
ternal capacity" to manage resources efficiently and 
effectively might be strengthened, so as to maximize 
their impact on rural livelihoods and economies. 

Following the revolution of 1952, the model of or
ganization upon which the politically powerful min
ers' movement was built, was transferred to rural 
communities. Each community thus had its sindicato 
(union), which was the vehicle for.accessing land fol
lowing the 1953 land reform, and for representing 
community concerns to the state. Importantly, the sin-

. dicato structure also lent itself to supra-communal 
forms of organization. Thus sindicatos federated into 
sub-centrales at the cantonal level, centrales at the 
provincial level, federations at the department level 
and ultimately confederations at the national level. 
These federated units enhanced the political, "exter
nal" capacity of the sindicatos. 

The building of sindicalist organizations in the Andes 
became one of the core activities of many NGOs, a 
capacity-building exercise aimed at increasing the 
political negotiating capacity of Andean communities. 
With time, however, it became clear that this form of 
social capital had several limitations. One particular 
problem was that the sindicatos paid little attention to 
natural resource management, technology develop
ment, or income generation issues.vi Somewhat in re
sponse the principal national confederation, - the 
Confederaci6n Sindical Unica de Trabajadores Cam
pesinos de Bolivia, or CSUTCB - created a new type 
of organization in 1983, the Corporaci6n 
Agropecuaria Campesina (CORACA). CORACAs 
were created at departmental and provincial levels, 
and were intended to be the "economic arm" of the 
sindicatos and would specifically address production, 
income generation and livelihood issues. Most of these 
CORACAs failed, however. They lacked internal ca
pacity to manage economic resources efficiently and 
honestly, and to keep the management of these re
sources, and of the CORA CA itself, independent from 
the political processes of the sindicatos. 

The weakness of the sindicatos, and the failure of 
most CORACAs to address livelihood issues effec
tively, has meant that communities and NGOs have 
begun to create new forms of economic organization, 
aimed at addressing these livelihood and production 
problems. These organizations tend to be far more 
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pragmatic and less political than the sindicatos, with 
whom they generally have little relationship. Conse
quently, these organizations have been somewhat bet
ter able at building a wider range of linkages and alli
ances, especially with state institutions. They have 
also focused more on building internal capacities in 
financial and administrative issues. 

However, the capacity of these organizations to nego
tiate more favorable market relationships for their 
members has often been limited. Natural resource con
straints, market competition, poor product quality and 
very real human resource limitations have often lim
ited their impact. This implies that support is needed 
to in1prove products, seek out and develop higher 
value products, and train leaders especially in areas of 
business management, simple accounting and mar
keting. The reach of economic organizations is also 
linrited, and they focus primarily on the crops and 
economic activities with which they deal. Unlike the 
sindicatos, they engage less in discussions of the 
wider political environment that influences the possi
bilities for the rural economy, yet in practice they have 
built economic strategies on the basis of prior 
achievements of the sindicatos in gaining access to 
land and other resources. Each type of organization 
has therefore had an important role to play: the sindi
catos have helped create the conditions under which 
specific strategies for fostering more sustainable rural 
livelihoods and economies have become possible; the 
economic organizations have been the primary actors 
in conceiving and implementing those strategies. The 
following section discusses the roles of these different 
types of organization in natural resource management 
and intensification. It does so on the basis of case 
study material from four campesino organizations, two 
in the department of Potosi (CORACA-Potosi and the 
FSUTCNP) and two in the department of La Paz (El 
Ceibo and CORACA-Irupana). 

CASE STUDIES 

Potosi: social capital and sustainability in the high 
Andes 

The department of Potosi is located in the south west
ern highlands of Bolivia, an area primarily dominated 
by altiplano and puna landscapes of high altitude, 
cold temperatures, unpredictable climatic events 
(hails, frosts, etc.) and low humidity. Historically, the 
economy of Potosi, especially Northern Potosi, has 
been dominated by the mining sector, though agro
pastoralism has been the principle economic activity 
for most families, with sixty five per cent of the 
pO"pulation living in rural areas (UNITAS, 1992). The 
relative importance of agro-pastoralism has increased 
with the decline of the mining sector in recent dec
ades. Because of natural resource constraints and cli
matic hazard, productivity levels are low. Indeed, rural 

Potosi suffers extreme levels of poverty: 94 per cent of 
households have unsatisfied basic needs, and 53.2 per 
cent are deemed by the World Bank to be extremely 
poor (World Bank, 1996b:8, 10). As a consequence of 
this poverty, the collapse of the mining sector in the 
mid-1980s and limited livelihood options, levels of 
out-migration from the department are high (World 
Bank, 1996b:7; Barron and Goudsmit, 1997). While 
Bolivia's population was increasing at a rate of 2.1 per 
cent in the late 1980s and early 1990s, the population 
of Potosi was declining in absolute terms (UNITAS, 
1992). 

In contrast to this economic poverty, Potosi is in many 
senses organizationally rich. Though a centre of the 
traditional form of social organization, the ayllu (Riv
era-Cucicanqui, 1990), following the 1952 revolution 
the principal organizational form became the sindi
cato. This imposition of the sindicato model has 
caused tensions with the ayllus, but even so it has been 
the sindicalist forms of organization that have become 
the most important in terms of managing political and 
economic relations between the community, market 
and the state: ayllu governance structures deal more 
with internal community issues, such as the allocation 
and rotation of lands, inter-family conflict resolution, 
etc. vii Both north and south Potosi have developed 
relatively strong supra-communal organizations: in the 
south, the Federaci6n Sindical Unica de Trabajadores 
Campesinos de Potosi (FSUTCP) and its related 
CORACA covers four provinces, and in the north, the 
Federaci6n Sindical Unica de Trabajadores Campesi
nos de Norte Potosi (FSUTCNP) covers five prov
inces. Traditionally, both were concerned with politi
cal negotiation and mobilization, but in the past dec
ade have begun to address economic and livelihood 
issues, though through different organizational ar
rangements. 

CORA CA-Potosi 

Though moribund in its early years, a victim of party 
political manipulation and weak internal capacity, 
CORACA-Potosi began to take form by the late 1980s 
as the result of human resource formation in the low
land tropics of Bolivia. A group of young migrants 
attending Freirian literacy classes in the colonization 
zones of Santa Cruz decided to return to Potosi to tum 
CORACA into a stronger and more functional base 
economic organization. They also saw this as critical 
to the political strengthening of the federation. 

With limited resources, CORACA began to engage in 
marketing operations, in several cases creating new 
periodic markets. Both activities helped slightly in
crease local prices paid to campesinos for their prod
ucts, as CORACA's higher prices forced traders to 
increase theirs as well. As this marketing activity 
grew, it began to generate income for CORACA, 
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which - combined with limited NGO funding - al
lowed it to expand its activities. In the early 1990s, the 
organization then expanded its work significantly and 
moved into technology adaptation and dissemination 
in two areas: potato seed production, and small animal 
development. These two activities aimed to improve 
product quality and quantity as a further means of 
increasing product price and producer incomes, com
plementing marketing interventions. They were also 
intended to generate income for CORACA in the me
dium term through the sale of seed potato and cured 
animal hides produced by its members. Thus it was 
argued they would help establish the financial basis 
for CORACA's sustainability as an economic organi
zation. This has not yet happened. 

In practice, CORACA has had difficulties in develop
ing the internal management and comniercial capacity 
to administer its programmes effectively and effi
ciently. Furthermore, the periodic influence of Fed
eration politics has also weakened its ability to launch 
a viable economic organization. Perhaps the primary 
success of CORA CA has been to establish links with a 
number of other public sector actors irr the region. As 
a consequence, CORACA has been able to increase 
the voice of campesino concerns inside the Depart
mental Seeds Council and the departmental potato 
seed distribution programme. At the same time it has 
been able to bridge links between campesino commu
nities and 'these sources of technical assistance and 
inputs. Building these networks was also facilitated by 
one of CORACA's donors, and has also been made 
easier by its (albeit only partial and imperfect) separa
tion from the Federation and its consequently more 
pragmatic approach to rural development in southern 
Potosi. CORACA has not yet, however, had any sig
nificant impact on rural livelihoods and economies in 
the region. 

FSUTCNP 

The FSUTCNP began to engage with development, as 
opposed to purely political activities, when a large 
internationally financed poverty alleviation program 
(PROANDES) initiated operations in northern Potosi 
in the early 1990s. The programme sought counter
parts for the implementation of its activities, and 
looked to the federation to play this role. The federa
tion looked to PROANDES as a means of strengthen
ing its presence (and legitimacy) at a community level. 
As a consequence the FSUTCNP created an "eco
nomic arm" inside the federation (rather than creating 
it under the slightly more independent auspices of a 
CORACA). This technical team has received intensive 
training, enhancing elements of its internal capacity. 
However, the federation received less training in man
agement, institutional planning etc. 

The project has aimed to implement water, sanitation, 
health and food security programmes via the federa
tion. Combined with the development of internal ca
pacity, this has probably enhanced the impact of these 
activities, but it has also left the Federation financially 
dependent on the project. Given this close link to a 
project with strongly service-oriented goals, the fed
eration's work has assumed similar characteristics. As 
the project has not included marketing or significant 
income generation components, the FSUTCNP has not 
engaged in any activities that might generate resources 
that could contribute to the financial sustainability and 
independence of the federation. 

Any positive impacts on livelihoods to date are far 
more due to project resources than any social capital 
that has been created in the process or any re
negotiation of market and state relationships. The ex
tent to which new dynamics that foster local 
sustainability have been created is therefore limited. 

SUMMARY 

Though both sindicalist organizations, CORACA
Potosi has separated its economic activities from the 
politically oriented federation more than has the "eco
nomic team" of the FSUTCNP. Ostensibly this sepa
ration of functions has allowed CORACA-Potosi to 
become more of an economic organization than the 
FSUTCNP. While most of its funding comes from 
donors, it has engaged in input and product marketing 
activities, which have allowed it to generate some of 
its own income, and thus to cover some of its own 
operating costs. By assuming such roles, CORACA 
has also, albeit to a limited extent, helped re-negotiate 
relationships with both market and public sector in
stitutions to the benefit of the rural economy. In con
trast, the FSUTCNP has remained financially depend
ent on donors, and has become something of a service 
delivery mechanism for their projects. While this may 
make service delivery more effective, it does not 
stimulate new sorts of economic relationship, nor gen
erate income for the federation or its members on the 
basis of these new relationships. 

While the difference in institutional structure between 
the two federations has significant implications for 
their potential sustainability, it is less clear that it has 
affected their relative impact on rural livelihoods and 
rural decline. Impacts seem to vary geographically. In 
areas with more favorable agro-ecologies, especially 
potato producing areas, there is apparently some im
provement as a result of the access to technology that 
the federations have facilitated. In most other areas, 
however, it seems that the poverty and severe resource 
constraints that characterize both north and south 
Potosi. have meant that the two organizations have had 
minimal impacts on income, migration or sustainable 
intensification of natural resource management. This 
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implies the need to be more creative in looking for 
strategies. Activities of other groups in these regions 
suggest, for instance, that village banking and small 
scale irrigation have considerable potential as strate
gies to improve rural livelihoods. 

La Paz: social capital and sustainability in the humid 
Andes 

Although the department of La Paz includes a large 
area of the altiplano, it also stretches down into the 
humid tropical ceja de selva of the Andes. These 
lower slopes, ranging from some 1200 m.a.s.l. to some 
2,500 m.a.s.l. are characterized by humid forest, 
warmer climates, more diverse production systems 
and tortuous roads. Though in some areas colonization 
began long ago, most of the populace are relatively 
recent colonists who moved down from highlands 
both spontaneously and also at the behest of govern
ment programmes in the 1960s that fostered coloniza
tion in the hope that the development of the tropical 
lowlands would stimulate national economic devel
opment. Over time, these colonists created their own 
organizations and federations, some based on tradi
tional sindicalist structures, others on cooperatives. In 
the following two cases, El Ceibo is based on a coop
erative structure, while CORACA-Irupana is based on 
the sindicalist structure. 

El Ceibo 

The Central de Cooperativas El Ceibo Ltda., located in 
the Alto Beni region of the North of La Paz is proba
bly the most successful case of a campesino economic 
organization in Bolivia, and possibly the whole of the 
Andes. Founded in 1977 in an attempt to address mar
keting problems for cocoa producers in the region, by 
1989 it was the seventh largest exporter of non
traditional products from Bolivia, and in 1993 its ex
ports valued over half a million US dollars. By 1995 it 
had a membership of over eight hundred families. 

Following its early years of marketing operations, El 
Ceibo subsequently moved into post-harvest activities, 
adding value to the cocoa it purchased (Bebbington et 
al., 1996; Healy, 1987). In response to growing dis
ease problems with cocoa in the region, and with the 
help of donors and technical assistants, El Ceibo also 
established a technical assistance programme to help 
members deal with the disease problems and address 
other production constraints. As in the case of El 
Ceibo's marketing work, intense human resource for
mation was central to the consolidation of this pro
gramme.'iii The programme successfully controlled the 
spread of this disease, which would otherwise have 
destroyed the basis for many campesinos ' family 
economy. 

This subsequently led to a programme to foster the 
production of organic cocoa for international solidar
ity markets (accessed via El Ceibo's NGO and finan
cial supporters). El Ceibo collects, processes and mar
kets the cocoa. It arranges the certification of the co
coa as organic - a certification that requires that pro
ducers use no chemicals, leave trees standing, and 
leave permanent cover on the soil, thus reducing ero
sion. Initially it did this through international certifi
ers, but this proved expensive and so El Ceibo, along 
with key partners and other organizations, created 
another national organization - AOPEB, the Aso
ciaci6n de Organizaciones de Productores Ecol6gicos 
de Bolivia - which, over time, has become a recog
nized certifier of organic products. The federation has 
thus played important roles in improving product 
quality and market access for its members. 

Beyond the environmental impacts of these activities, 
perhaps the most important impact of El Ceibo's work 
has been to increase cocoa prices in the region. This is 
particularly so for El Ceibo's members, who are the 
only ones able to sell their cocoa as organic cocoa (for 
which there is a significant price premium) - but El 
Ceibo's non-members, from whom El Ceibo also buys 
cocoa, also benefit because of the upward pressure on 
cocoa prices that El Ceibo exerts (Tendler et al., 
1983).ix Evidently, El Ceibo's existence, and the new 
markets and technology linkages that it has negotiated 
have had a significant impact on product quality, 
product type, and market access, and thus on incomes 
in the region. 

CORACA-Irupana 

The Yungas region of La Paz is one of a longer 
standing colonization than the Alto Beni. It is also a 
distinctive region in that it is the traditional zone of 
cocax production for the highlands - coca production is 
currently legal in Yungas, though it is now illegal to 
install new plantations of coca. Because of coca's pre
carious legal status neither state nor NGO agencies 
work in trying to improve coca production or market
ing systems - indeed state projects have tried to en
courage coca replacement with alternative products, 
though with very little success. While campesino or
ganizations also avoid working to improve coca pro
duction or marketing systems, sindicatos do play an 
important national role in protecting the rights of coca 
producers. 

The municipality of Irupana is a coca producing area, 
but also an important area for coffee, potato and, to 
some extent, citrus production. Thus while coca is the 
principle income source for campesinos of the region 
(Spedding, 1994), initiatives to improve the income 
deriving from these other crops has helped strengthen 
the economy of the region. An important actor in these 
initiatives has been CORACA-Irupana. Similar to the 
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case of El Ceibo, in its early years CORACA-Irupana 
addressed marketing problems in the region, serving 
as a competitor with local traders and thus helping 
increase coffee prices. Receiving technical and finan
cial support from the NGO Qhana, it then installed 
facilities to add value to the coffee before it was mar
keted, thus further increasing the price received by 
local farmers. Subsequently, as a result of disease 
problems with coffee (brought into the region by a 
state coca substitution project), CORACA, jointly with 
Qhana, initiated a program of technical assistance. The 
NGO helped access a biological control technology 
from Ecuador, and then established a programme in
side CORACA to manage and disseminate the tech
nology. This initiative not only helped recover the 
coffee plantations of small fanners in Irupana, but also 
marked the beginning of a programme of organic cof
fee production for international markets. CORACA, 
with the assistance of Qhana, coordinates the certifi
cation, monitoring, collection and marketing of the 
coffee for international solidarity markets, where it 
receives a somewhat higher price than in traditional 
markets. 

SUMMARY 

Though El Ceibo is an older and more mature organi
zation, it and CORACA-Irupana have followed very 
similar trajectories. Both have concentrated on a rela
tively high value commercial crop, and have moved 
on from their original marketing roles, first to assume 
activities that add value to local products, and then to 
engage in product improvement, technical assistance, 
organic production and international marketing. 
Similarly, both have benefited from long-standing 
links with NGOs and funders who have provided key 
financial and technical support at critical junctures. 
These links have played very important roles in 
building the internal capacity of El Ceibo and 
CORACA-Irupana, and have allowed them to build 
networks of contacts with markets and sources of 
technical assistance. 

The social capital that has been built in and around El 
Ceibo and CORACA-Irupana has helped mobilize 
investment resources for their zones, and has helped 
contribute to income enhancement for theii members. 
The organizations have also been the vehicles through 
which more ecologically sustainable production and 
resource management practices have been introduced 
into their regions. This has only been possible because 
of a strong focus on internal capacity-building and on 
strengthening external capacity to negotiate with mar
kets and other actors. 

IMPLICATIONS 

In each of the regions reviewed, there has been some 
progress in broad indicators of sustainability. There 
has been technological improvement, in some cases 

explicitly organic technology; levels of capacity and 
control over the local development process have in
creased, a trend that has been further strengthened by 
recent decentralization legislation in Bolivia; linkages 
among local actors have increased; and there has been 
some diversification of market options for producers. 

In considerable measure, the emergence of relatively 
strong local organizations and the creation of linkages 
between them and other actors have contributed to 
these trends: social capital formation has, then, made a 
difference. The organizations have helped localities 
negotiate more effectively with state, market and other 
civil society actors. To an extent, they have thus 
played a coordinating role between producers and an 
institutionally plural environment. They have provided 
bridges to access new, cleaner technology, financial 
services, technical assistance, and investment re
sources. They have similarly provided bridges to help 
access new markets (though these are more interna
tional than domestic), to negotiate better terms in 
those markets (by forcing other intermediaries to 
compete with them and increase their prices), and in 
some cases to add value to primary products of the 
region. 

The cases also suggest that economic organizations 
constituted as social enterprises with well-developed 
internal management and the capacity to negotiate in 
the marketplace have had more of an impact on local 
sustainability than have those organizations with pri
marily political and representative capacities. The 
more pragmatic orientation of these organizations, and 
their more focused set of concerns (coffee, cocoa etc.) 
have also made it easier for them to develop produc
tive linkages with public sector and other agencies. 

None of these organizations are, however, the results 
of some type of Andean immaculate conception.'; 
From their origins in a national programme to create 
sindicatos after 1952 through to the 1990s, they have 
been in some measure induced and supported by ex
ternal intervention. These external organizations -
largely national and international NGOs and interna
tional funders - have provided financial and technical 
assistance and have often been the intermediaries who 
helped create the initial links between the campesino 
organizations and state, market and other civil society 
actors. In large measure they have helped create both 
the organizations and the networks that constitute the 
enhanced social capital in each of the locations. 

The role of these external organizations is important 
because it points to the possibility of inducing and 
strengthening similar organizations in other contexts. 
However, in some sens.e, it also underlines one of the 
most important limitations of these campesino organi
zations. These external support organizations have in 
each case created a financial dependency with the 
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campesino organization that greatly risks their 
sustainability as organizations, and the likelihood that 
they will continue to have positive impacts in the rural 
economy into the medium term. By paying wages to 
the campesino organizations' technical staff from 
grant funds rather than from the operations of the or
ganization, and by providing investment capital free of 
interest (or at subsidized rates), they have introduced 
financial distortions that mean that if these organiza
tions lose this external support they would have diffi
culty competing and indeed in continuing to exist."ii 
Of course it was appropriate to work with subsidies at 
the onset of the organizations' existence, in order to 
capitalize and launch them, but just as happened with 
import substitution industrialization policies in the 
Andean countries, so with these NGO-campesino or
ganization relationships: subsidies and protectionism 
have been built into the very logic of the organiza
tions' functioning and thinking. The great challenge in 
the next few years, especially in the context of the 
declining financial resources of NGOs in the region 
(Bebbington, 1997a) will be to remove these distor
tions and thus ground the financial sustainability of 
these campesino organizations in the very same eco
nomic processes that might result from a re
negotiation of relationships between rural people and 
the market. 

It also appears to be the case that in none of the re
gions has out-migration (particularly that of young 
adults) been to date significantly reversed as a result 
of this social capital formation. This is probably an 
unattainable and inappropriate goal. Indeed, the idea 
of local sustainability should probably not imply that 
out-migration has been contained. Rather, it implies 
that income and livelihood possibilities for poor peo
ple have been expanded without surpassing the limits 
placed by natural resource constraints and thus de
grading those resources. Indeed, some degree of out
migration may well be necessary for these regions to 
be sustainable in ecological, social and economic 
terms ( c.f. Preston, 1998). 

Levels of out-migration and of organizational weak
ness are considerably greater in the Potosi cases than 
in the La Paz cases. Indeed, the two factors are proba
bly related, as it is harder to consolidate strong organi
zations committed to local development in areas with 
high levels of out-migration (c.f. Fox, 1990). This 
implies that the possibilities of rural regeneration and 
of social capital formation are geographically differ
entiated in the Andes. Humid, warmer niche environ
ments which allow the cultivation of a wider variety of 
more marketable crops offer ·greater potential than 
environments such as those in Potosi where crop op
tions are fewer in number and limited to low-value, 
basic food staples; and where the challenge to identify 
alternative sources of income is thus far greater. In 
areas such as Potosi, higher rates of out-migration 

make it more difficult to consolidate campesino or
ganizations, and the local ecology makes it more diffi
cult to identify economic activities around which the 
benefits of organizing outweigh the costs (c.f. Fox, 
1990). Conversely, in higher-potential areas, it is far 
more likely that the benefits of organizing will out
weigh the costs, and that the organizations will be able 
to identify economic strategies that not only enhance 
campesino incomes, but also generate income for the 
organization. 

The strategy of renegotiating relationships as a means 
of improving rural livelihoods is thus more viable in 
some locations than in others. For areas such as 
Potosi, strong social capital is simply not enough to 
regenerate rural economies. xiii This challenges the 
imagination of all involved to think of strategies for 
areas such as these, if they are not to remain very poor 
and quite likely to steadily depopulate over the next 
few decades. 

CASE 2 - Forest Manageme~t and Territorial 
Claims in Lowland BoliviaXlV 

FOREST DEGRADATION AND THE PROCESS OF 

INDIGENOUS ORGANIZATION 

As in the much more documented Brazilian case, the 
humid forests of lowland Bolivia have suffered pro
gressive degradation in the post-war period. Although 
the forces driving frontier expansion, agricultural 
colonization and selective logging are not the same as 
those in Brazil (Hecht, 1997), the direct pressure on 
forest resources is similar. For the forty six or so eth
nic groups in lowland Bolivia this has also implied a 
series of pressures on their territories. 

In the latter 1970s and early 1980s, indigenous re
sponse to this pressure on their territories took a more 
organized form. In 1982, CIDOB (the Central 
Indigena del Oriente Boliviano - now called the Con
federaci6n Indigena del Oriente, Chaco y Amazonia 
de Bolivia) was founded as a claim-making organiza
tion representing four different indigenous groups, and 
in particular defending their territories. It was also 
quite explicitly an ethnic identity-based organization, 
as opposed to a campesino organization. 

Since its beginnings, CIDOB has grown remarkably, 
and is now a confederation of federations of indige
nous groups from all the non-Andean departments of 
Bolivia.xv This growth partly reflects its success, but 
also reflects the important support given by NGOs. In 
particular, the creation and consolidation of CIDOB 
was a process catalysed and supported by APCOB 
(Apoyo para el Campesino-Indigena del Oriente Bo
liviano), an NGO committed to supporting lowland 
indigenous groups. However, the Bolivian state also 
played an important role, recalling some of Tendler's 
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(1997) comments about the role of central government 
in building associations in N.E.Brazil. In 1993, the 
central government created a Subsecretariat for In
digenous Affairs (staffed very much by more radical 
and intellectual elements within the government) that 
treated CIDOB as its main interlocutor. This clearly 
helped strengthen CIDOB and its member organiza
tions in their various negotiations (including those 
with sometimes more conservative local state and pri
vate actors). 

While CIDOB was getting stronger at a central level, 
more local federations of indigenous communities 
were also being strengthened, some more than others, 
and often via some sort of relationship with NGOs 
and/or the Roman Catholic Church. One of these fed
erations was the Central Intercomunal de Lomerio 
(CICOL) - a federation linking communities of 
Chiquitano people in Santa Cruz and one of the 
founding members of CIDOB. Since its beginnings, 
CICOL has also been supported by APCOB (and the 
Franciscan church). 

CICOL was also created in 1982, but prior to this in 
the 1960s the same communities had organized as 
sindicatos in order to expel large landowners from the 
region. Though violent, and though the sindicatos 
disappeared afterwards, this initiative was successful. 
More recently, the historical memory of successful 
defense of territory became important as CICOL has 
aimed to expel legal and illegal logging enterprises 
from their territory. 

The following sections first discuss the experience of 
CICOL, and then that of CIDOB. The two are, how
ever, related experiences, and presented jointly sug
gest the various and potentially synergistic contribu
tions that different types of organization can make to 
fostering sustainable resource management. 

FROM TERRITORIAL DEFENCE TO FORESTRY 

ENTERPRISE IN LOMERIO 

It should be noted that pressure on forest resources 
was not only an effect of external pressures. In many 
cases, the member indigenous communities of CICOL 
(and other affiliates of CIDOB) also cleared forest in 
order to fann. This is an important caveat - there ap
pears to be no necessary association between being 
indigenous and sustainable forest management in the 
Amazonian regions of the Andean countries. xvi Both 
CICOL and CIDOB thus included the promotion of 
sustainable agriculture and forestry among their initial 
objectives in order to try and respond to this internal 
pressure on resources~ 

However, when roads began to open up the Chiqui
tania, a more serious threat came with the incursion of 
forestry enterprises. Sidestepping the legal require-

ment to present management plans before giving con
cessions, these enterprises gained permission to enter 
the area through their networks of contacts with the 
local state, and the local forestry authorities. In re
sponse, and following the historical antecedents, 
CICOL once again intensified its struggle for "territo
rial defense" that again had its violent encounters. 

APCOB, with its wider networks of contacts and its 
knowledge of land and forest legislation, began to play 
an important role, helpirig resolve this struggle with
out an aggravation of violence. APCOB knew that 
land reform and forestry codes were such that if 
CICOL could present a forest management plan, then 
the CDF was legally obliged to accept it in preference 
to the demands of forest enterprises. 

APCOB thus proceeded to develop this plan with 
CICOL. The plan, which CDF accepted - and indeed 
supported for several years - had several positive im
pacts: (a) it gave legal legitimacy to CICOL's territo
rial claims; and (b) it committed CI COL to a long
term forestry enterprise initiative that would in tum 
drive a process of organizational strengthening inside 
CICOL. Ten years after its design, CICOL's leaders 
still refer to the plan as "an instrument for getting for
estry enterprises out, and keeping them out."'vii 

In 1987, the plan became a project, with resources 
mobilized through APCOB. The project linked forest 
management with income generation through a saw
mill. A technical team (combining APCOB techni
cians and CICOL field promoters) identifies lands that 
can be logged without excessive damage (so far 30% 
of the territories' forest has been thus designated), and 
identifies which parts of this area will be logged. It 
also does inventaries. Communities develop requests 
for logging (including communities with no appropri
ate forest within their own communal land), the team 
then validates (or does not) the technical viability of 
the logging plan, and the validated plan is then pre
sented to CICOL's annual assembly. If approved, the 
logging is done by the technical team and the saw
mill's qualified workers. On average, about 8 of the 28 
communities in CICOL present requests per year. 

Timber is then taken to the sawmill for transformation. 
Some timber is returned to the communities ( espe
cially for housing) and surpluses are sold commer
cially. The sawmill is staffed by 40 people, twenty 
qualified workers, twenty who come on a rotating 
basis from the surrounding communities. 

This program has been successful in defending the 
territory of the Chiquitano people of CICOL, and in 
protecting forests from the logging companies. It has 
also been a vehicle for addressing community timber 
needs, and for strengthening CICOL's external and 
grassroots legitimacy. However, it has been weaker in 
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two critical respects. To date, CICOL still lacks the 
internal capacity to run a successful social enterprise. 
The mill - which is run as a business - was initially 
managed by CICOL, but CICOL's limits in business 
management led to a series of difficulties, and ulti
mately it was· decided that the enterprise had to be run 
professionally and as an enterprise. A tripartite direc
torate was thus created, between CICOL, APCOB, and 
BOLFOR, with the power to hire staff and oversee 
operations. This model differs from that of a self
managed social enterprise, as in El Ceibo, or 
CORACA. Instead in this model, the enterprise is 
managed by specialized, contracted human resources, 
and then kept accountable through a multiple actor 
governance stlucture. xviii 

This is related to the second problem, which has been 
that until 1996, the enterprise has depended on exter
nal subsidies - it was not profitable and thus not sus
tainable qua enterprise. Income barely covered oper
ating costs of the mill alone. As in the case of the alti
plano federations discussed earlier, this was in part 
due to the nature of the resource: in this case, forests 
with relatively few high-value trees. 

Yet in 1996, the enterprise finally turned in a profit. 
We now turn to the parallel series of initiatives m 
CIDOB which allowed this to happen. 

CIDOB AND TIMBER CERTIFICATION: PLURALISM, 

ALLIANCES AND NETWORKS 

In 1993, CIDOB asked the various agencies that sup
port its endeavors to present proposals for projects that 
could address the challenges of: (a) linking environ
mental sustainability with local economic develop
ment; (b) defending the territories of its member or
ganizations; and ( c) strengthening the institutional 
capacity of CIDOB.'ix One of the proposed strategies, 
from the Dutch NGO SNV, was that CIDOB should 
become part of the emerging international movement 
for certification of forest products. This would provide 
a vehicle for linking environment and development, 
but also for addressing territorial issues. 

From this proposal came CIDOB's Green Labeling 
Project (PSV, "Proyecto Sella Verde") - a timber certi
fication project. This is a small project which keeps its 
costs down by building on the existing structure of 
leadership among CIDOB's affiliates, and on the ex
isting "territory and tropical forests" team inside 
CIDOB. The primary aim of the project is to promote 
the idea and ultimately practice of certification among 
CIDOB's member organizations as a way of increas
ing income deriving from forests, thereby increasing 
incentives to manage them sustainably and strength
ening the legitimacy of their territorial claims. The 
argument is that if these organizations can manage 
forests both sustainably but also for export, then their 

claims for having these forests recognized as territory 
would be that much stronger. Over time, the project 
has also assumed a secondary aim: namely to promote, 
by way of example, sustainable forest management 
not only among indigenous organizations but also 
among state and market actors. This secondary aim 
has been facilitated because the PSV has become 
something of a vehicle for bringing together plural 
actors· (in particular from the state), and for taking the 
high ground of recent forestry legislation. 

The initial phase of this program (1993-1996) focused 
firstly on identifying member organizations that had 
the appropriate forests and the organizational capacity 
for such forms of extraction. Of three forests and or
ganizations surveyed, only CICOL was identified as 
having the institutional and technical capacity to begin 
certification-based extraction. In the other two cases, 
though the forested lands were appropriate, the or
ganizations lacked the necessary capacity. 

The second aim in this initial phase was to develop 
contacts with nationally and internationally recognized 
timber certifying institutions. This path has led to in
teresting relationships between CIDOB-PSV, the 
"state" forestry sector (in the form of BOLFOR) and 
APCOB. Without this initiative these relationships 
would have been unthinkable. BOLFOR, a USAID 
funded Bolivian NGO, had played an important role in 
drafting recent forestry legislation, and in the process 
had sought out links with CIDOB in the hope of con
vincing it of the legislation's merits. CIDOB, how
ever, has consistently expressed concern that the leg
islation is pro-business and more importantly a poten
tial threat to indigenous territory. 

However, the legislation also aims to foster sustain
able forest management, and BOLFOR has resources 
(financial, institutional and technical) to assist in this 
as the legislation is implemented. Thus, notwith
standing concerns about the legislation as a whole, 
CIDOB - along with its support agencies, especially 
APCOB - argued that the legislation and the resources 
of BOLFOR could be vehicles for: (i) furthering 
CIDOB's members' territorial concerns if, indeed, the 
state was required to enforce guidelines on sustainable 
forest management; and (ii) increasing the income that 
CIDOB's members might generate from their forests. 

CIDOB and its partners thus sought out BOLFOR -
even though BOLFOR was perceived as working pri
marily in alliance with the state and commercial pri
vate sector. In particular, it sought BOLFOR's support 
in creating institutional linkages necessary for initiat
ing timber certification in Bolivia. Because this was 
the first initiative in Bolivia for sustainable forest 
management via certification, BOLFOR was both 
obliged, but also needed, to support CIDOB. 
BOLFOR now assists CIDOB in research, training and 

224 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



FROM CHAOS TO STRENGTH? SOCIAL CAPITAL, RURAL PEOPLES ORGANIZATIONS AND SUSTAINABLE RURAL 
DEVELOPMENT 

developing international contacts. More importantly, 
BOLFOR assisted greatly in the creation of the Bo
livian Council for Voluntary Forest Certification ( the 
CFV, "El Consejo Boliviano de Certificaci6n Foresta! 
Voluntaria"). CFV's main associates are WWF
Bolivia, PSV-CIDOB and BOLFOR. BOLFOR is the 
principle funder of CFV. More importantly, it helped 
develop CFV's links with the Forest Stewardship 
Council, which in tum helped identify an appropriate 
certifying agency in Bolivia. CFV has gone on to es
tablish the norms and criteria for certification (largely 
by adapting FSC's norms to Bolivia), and now has 74 
affiliates. xx 

The council has thus helped linked state, indigenous 
and non-governmental groups around a specific initia
tive even tliough they have quite different objectives 
and alliances. This has had two very important im
pacts. Firstly, through the CFV and the certifying 
agency identified by FSC, CIDOB and CICOL ar
ranged the (albeit provisional) certification of timber 
products from Lomerio. The first export in 1996 of 
these products gave CICOL its first profitable year, 
due to the higher prices paid for certified products, 
and because with certification, it was possible to trade 
a wider than usual range of species. The creation of an 
institutional framework for certification thus creates 
the possibility that CICOL can finally become sustain
able. 

Perhaps yet more importantly, this was the first case of 
timber certification in Bolivia. Thus, CIDOB-CICOL 
became the first and thus prime examples of what the 
new forestry legislation was at least in word aiming to 
promote. This in tum makes the CICOL experience 
something of an example for CIDOB in two senses: it 
shows CIDOB and other actors what sorts of institu
tional strengthening are necessary for certification to 
have a chance; and it demonstrates to CIDOB's other 
member organizations the possibility of managing 
forests sustainably, profitably and territorially all at 
the same time. 

But yet more interestingly, the CICOL-CFV experi
ence is a model that CIDOB can show to the Bolivian 
state as part of a political strategy for pressuring the 
state to ensure that the "sustainable forestry" dimen
sions of the new legislation are implemented. It allows 
CIDOB to insist that such forms of management are 
indeed viable, and thus to invalidate claims that the 
timber industry might make to the contrary. 

CONCLUSIONS 

Of the many lessons that can be drawn from these 
experiences, several merit emphasis: 

• Indigenous RPOs can be vehicles for sustainable 
forest management, under certain, perhaps special 

but not sui generis, circumstances. However, their 
primary motivation for managing forests in this 
way is not a commitment to "green forestry" but 
rather a long-standing commitment to struggling 
for their territory, and a mo.re daily commitment 
to improving their members' livelihoods. Sustain
able forestry becomes of interest when it offers a 
way of contributing to these more basic, yet 
larger, goals. 

• For this to be possible, special market conditions 
need to exist, in particular the availability of green 
niche markets for certified timber. 

• The organizations themselves are not well-placed 
to develop these markets, the contacts to enter 
them, or the technical capacity necessary to meet 
their demands. NGOs (in this case, one NGO in 
particular, APCOB) and the state have played 
very important roles in this regard. 

• Their has been an important role for organizations 
at different levels, which play different roles: 
CICOL, CIDOB and CFV are all different types 
of organization, and have each played critical but 
distinctive roles in the emergence of these initia
tives. 

• These organizations have been far stronger in 
their external than in their internal capacity. 
While APCOB tried to build CICOL's internal 
capacity to manage a forestry enterprise, this did 
not succeed, and ultimately the decision was 
made to replace it with a professionally staffed 
business under the control of CICOL: human 
capital (in the form of skilled workers) was thus 
kept accountable through the existence of social 
capital formalized in an ownership and govern
ance structure in which CICOL has a presence. 

• The existence of plural actors could have been an 
obstacle for promoting sustainable forestry and 
rural development. Certainly actors had differing 
underlying notions of sustainable development. 
However, pragmatic management of inter
institutional relationships based on a thorough 
knowledge of how forest legislation could be put 
to use by indigenous RPOs, leading to very pro
ductive inter-actor relationships. In these cases, 
the knowledge, contacts and strategy of a par
ticular NGO (APCOB) were of critical impor
tance. 

• The linkages between RPOs, NGOs and the state 
made possible by these relationships have been 
critical for the success of these initiatives. Though 
not quite in the form that Tendler (1997) dis
cusses, we thus see that the state has had an im
portant role in building civil society capacity in 
the Bolivian lowlands. It has fostered linkages 
that civil society organizations would have had 
difficulty in developing themselves; provided fi
nance and technical assistance; and recognised the 
legitimacy of these organizations. This has been 
made possible by ·the existence of reformers in-
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side the state (as per Tendler, 1997 and Fox, 
1996) but also of reformers (i.e. pragmatists) in
side NGOs and RPOs. 

• These linkages to the state are of potentially great 
significance for scaling up the impact of specific 
experiences. 

Case 3 - Social Capital And C~mmunity For
estry Enterprises In MexicoXXI 

THE CONTEXT: COMMUNITY FORESTRY 

ENTERPRISES IN MEXICO 

Community forestry enterprises (CFE's) in Mexico 
have been described as among the most advanced and 
successful in the world, providing a model for the ap
plication of socially and environmentally sustainable 
forestry to other developing countries (Bray, n.d.). 
Others, however, argue that despite the extensive 
common ownership of forest land by campesinos, so
cially and environmentally sustainable forest man
agement is found in only a handful of communities, 
and that, in general, Mexican peasants continue to 
contribute to the destruction and degradation of their 
forests (Klooster, 1997} Such critics instead empha
size the policy disincentives to maintain forest cover 
and the lack of strong local organizational and forest 
management capability. 

Supporters counter that while these criticisms are true, 
the existing cases of successful CFEs are strong, com
petitive models, which even seem to be more resilient 
to NAFTA (North American Free Trade Alliance) 
pressures than the private sector (Richards, 1997). 
They also note that up to several hundred more com
munities are set to become successful CFEs as long as 
they can access training, market support, roads, and 
appropriate technology (Bray, n.d.). 

Rather than focus on deciding who is correct in this 
debate, it is more important to consider the conditions 
under which these CFEs have emerged, and what les
sons might be learned for promoting this approach to 
forest management in and beyond Mexico. Once 
again, a review of the literature suggests that. the na
ture of relationships among plural actors, and the con
solidation of social capital in the form of local organi
zations and networks, constitute part of the explana
tion of these successes in sustainable forestry. 

SOCIAL CAPITAL FORMATION IN MEXICO: A 

FRAMEWORK 

One of the more interesting and useful discussions of 
how the networks and organizational capacities con
stituting rural social capital can be built comes from 
on-going research in Mexico (see Fox, 1996). Though 
Fox's emphasis is primarily on building the "external 
capacity" of these organizations to engage in the po
litical arena, his framework is also useful for thinking 

about "internal capacity" development - and indeed 
for building both types of capacity for sustainable for
est management. 

In what is a distinctly pluralist framework, in that it 
identifies the potential impact of local and external 
actors from the spheres of state, civil society and the 
market, Fox traces out three pathways through which 
social capital has been built in rural Mexico: 

• state-society convergence, in which reformers 
inside the state are able to occupy key agencies, 
and use the resources at their disposal to help in 
strengthening rural organizations and their con
tacts;xxii 

• collaboration between local and external civil 
society organizations, perhaps the most familiar 
case, in which local NGOs, churches and others 
link to community based groups and networks 
and help build their capacity. International or
ganizations also play important roles in terms of 
political support, funding, networking etc.; and 

• independent production of. social capital from 
below, in which local networks and groups form 
and mobilize autonomously. However, even in 
this case, Fox stresses that external actors also ul
timately play critical roles, especially as monitors 
to ensure that these grassroots initiatives are re
spected and not repressed, but also as networks of 
contacts (Fox, 1997: 132-138) 

Of particular interest is Fox's treatment of the state in 
this analysis. He emphasizes that the state is more of
ten a destroyer than a builder of social capital: it can 
destroy it through repression, co-opting, by-passing 
local organizations, corruption, etc. However, he also 
draws attention to the crucial roles that reformers in
side the state can play. Either way, he implies that in 
the building of social capital over the long term, the 
state is a critical actor, and the alliances that can be 
built inside and outside it can he determining. 

This more general analysis of the roles of state and 
other actors, and of the three pathways of building 
social capital in Mexico resonates with themes 
emerging in more specific discussions of the roles of 
RPOs (CFEs) in forest management in Mexico (and 
Central America). To this we now tum. 

PLURAL ALLIANCES AND POLICY CONTEXTS 

Many analyses emphasize the important impact that a 
supportive policy and political environment has on the 
possibilities of RPOs assuming roles in sustainable 
forest management (e.g. Richards, 1997, Bray 1996a; 
Utting, 1994). However, the existence of supportive 
policies rather begs the question as to why they exist. 
Other research suggests that, to understand the emer
gence of these policies, we need to understand the 
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dynamics through which they are made, and in par
ticular the roles that reformers in the state can play. 
For instance, Bray and Wexler (1996) note that by 
elaborating more supportive policies, such reformers 
have been critical to the success of the emergence of 
the community forestry enterprise sector in Mexico. 
However, as Silva notes, while technocrats inside the 
state can craft legislation for grassroots approaches to 
sustainable development, how far this is implemented 
depends on the relative capacity of different social 
groups and their allies to influence the forestry sector 
(Silva, 1997a). 

The emergence of a strong community-based forest 
enterprise movement in Mexico is thus explained as an 
effect of the weakness of the private forest sector, and 
of the relative strength of other forces. During the 
l 980's, peasant organizations and their allies suc
ceeded in winning the enactment of the 1986 Forestry 
Law, which finally dismantled private and parastatal 
forest concessions, required more environmentally 
sensitive planning, and transferred power over techni
cal services to local communities. While this law was 
a watershed in terms of the redistribution of power and 
forest access to peasants, it has subsequently been 
superseded by the 1992 Forestry Law, the revisions to 
Article 27, and Mexico's entry into free trade agree
ments. The general goals of these changes have been 
to deregulate, de-bureaucratize, and decentralize state 
control over the forestry process; to encourage ejidos 
(communities) to enter into joint ventures with private 
investors; and to prioritize the development of the 
plantation sector. 

THE ACCUMULATION OF SOCIAL CAPITAL FOR CFES 

However, the policy environment and its determinants 
are only part of the explanation of successful CFEs. 
These experiences also show that where RPO-based 
forestry initiatives have emerged and been successful, 
there has been a prior "accumulation" of social capital 
(a la Fox, 1996) through one or other of the pathways 
outlined earlier. What seem to have been the key fac
tors and actors in this process? 

One important factor has been the long history of 
struggle between communities (ejidos) and the log
ging companies and parastatals that encroached on 
what they perceived to be their ejidal territory. This 
struggle helped consolidate communities; indeed, most 
of the currently successful CFE's were born out of 
these struggles against state/private forestry. 

These struggles also led to the emergence of networks 
linking communities to counterbalance the power 
which was enjoyed by the logging companies and 
parastatals with governn1ent support. Peasant networks 
pursued many organized tactics to gain control over 
their land, including nonviolent resistance, operating 

boycotts against concessions, publishing newspapers, 
organizing conferences, and lobbying the government. 
In many cases the effect was that concessions to ex
ternal agents were not renewed (Arzola and Fernan
dez, 1993). 

Subsequently, more formal federations of CFEs have 
emerged. These federations have helped facilitate 
dealings with technical support agencies, government 
and other actors. They have also, in some cases, been 
vehicles for intensive technical training of members so 
that they can, as in the El Ceibo case, assume more 
management roles: that is they have been vehicles for 
strengthening their own internal capacity by investing 
in human capital (Arzola and Fernandez, 1993; Bray, 
1991 ). xxiii 

The struggle for the forests was also a vehicle for de
veloping links to other actors: reformers within the 
government; academics, teachers and students; politi
cal activists; NGOs; international technical advisors; 
and at least one sympathetic regional governor. These 
and related linkages have subsequently been sources 
for the technical and financial support needed in 
launching CFEs. They have also assisted in making 
links to NGOs and other agencies supporting forest 
product certification (Bray, 1995, 1991).xxiv There 
have, of course, always been risks in these alliances -
especially the risk that external actors will be exces
sively dirigiste (c.f. Colchester, 1996).xxv Perhaps what 
matters most is the quality and long-standingness of 
the relationship between external actors and the RPOs. 

CONCLUSIONS 

A review of the secondary material on the case of 
CFEs in Mexico identifies similar patterns and sets of 
relationships to the Bolivian cases. Of particular inter
est is the prominence of the state in the Mexican 
analyses, perhaps reflecting its relatively stronger 
presence in rural Mexico than in rural Bolivia. Re
formers in the state played important roles in design
ing favorable policies and in assisting the emergence 
of CFEs and the networks that preceded them. In other 
regions, conservatives in the state have blocked the 
emergence of such CFEs (as in Chiapas, Bray 1997). 
Regional political geography thus also shapes the pos
sibility that RPO-led forms of sustainable forestry will 
emerge. 

However, it is notable that while the literature points 
to the importance of networks and linkages with plural 
actors in building social capital, it says far less about 
exactly how this was done. In having this gap, the 
Mexican writing is not dissimilar from the more gen
eral literature. More detailed work on the actual me
chanics of social capital formation and the strength
ening of internal and external capacity remains to be 
done. 
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4 Conclusions 

The preceding sections and case studies have each 
included extensive concluding summaries. The pur
pose of this final section is then simply to restate some 
of the more important, general, conclusions that can 
be drawn. 

SOCIAL CAPITAL, PLURALISM AND DEVELOPMENT 

The emerging debate on social capital in development 
provides a useful framework for thinking about strate
gies in an institutionally pluralistic environment. It 
focuses attention on several important issues: 

the role that strong civil society actors can play in 
making state and market institutions work more 
effectively for local development; 
the very positive role that networks linking people 
who work in these different institutional spheres 
can play in making inter-institutional relationships 
more productive; 
the role that strong social relationships of these 
types can play in keeping accountable the use and 
distribution of other forms of capital, perhaps in 
particular human and natural capital. 

However, as debate and empirical work on these 
themes has developed, this has also shown the poten
tially important role of government actors in contrib
uting to the strengthening of this social capital. This 
research, though, consistently shows that when this 
happens it is due to particular reformers, leaders and 
visionaries inside government. This implies seeking 
out and working with these people, rather than simply 
with programs and departments. 

Existing and prior government policy and posture also 
has great influence on the scope for local organiza
tions and networks to develop, and for the potential 
viability of institutionally plural strategies. These fac
tors can vary geographically, implying the need to 
fashion different approaches to institutional linkages 
for different contexts. 

RPOS AND PLURALISM 

While RPOs are not necessarily that new, they have 
become increasingly important actors in rural resource 
management strategies. This is perhaps particularly so 
in forest areas that have traditionally been indigenous 
peoples' tenitories. 

However, it is important to recognize that there are 
many types of RPOs, with potentially different contri
butions to make to rural sustainability as well as live
lihood development. The most important distinctions 
here may be between economic and political organi
zations, and between the scales of organization. A 
critical part of a strategy for working with RPOs is to 

consider their most important respective contributions, 
and also to strengthen links among them, where possi
ble and appropriate (as well as between them and 
other state and private actors). 

RPOS AND SUSTAINABILITY 

RPOs can play important roles in fostering sustainable 
resource management and livelihood development. In 
particular, they have had the most impact in protecting 
natural capital from degradation by external forces. 
However, in order to manage this natural capital sus
tainably, they need incentives that are often economic. 
This requires new types of activity (new forms of ex
traction and production, dealing with new markets, 
etc.). Yet the strategies and institutional capacit~es 

required for promoting resource management and m
come generation objectives often differ from those 
that the organizations required in their more claim
making activities. RPOs thus often lack the necessary 
internal capacity to pursue these new activities effec
tively: appropriate human capital, contacts, networks 
and often governance structures. 

In most of the successes reviewed here, the most criti
cal factor has been the opening of new markets, and 
the adaptation of production and extractive activities 
in order to meet their demands. However, this needs to 
be accompanied by a series of other changes. Indeed, 
those RPOs that have been successful in assuming 
these new types of activity have also enjoyed signifi
cant support from key partners in fonning human 
capital, rethinking institutional structures, and creating 
new institutional forms to help them compete in these 
markets. Opening new markets has only been part of 
the story. 

Unfortunately, the literature is weaker in relating ex
actly how this new internal capacity has been built in 
practice. This is clearly an area that merits more re
search. 

IMPLICATIONS FOR EXTENSION AND EDUCATION 

STRATEGIES 

While many of the policy implications of these con
clusions and cases are apparent, several merit empha
sis. 

Long-standing inter-institutional relationships linking 
RPOs with sources of well targeted support can have 
very positive benefits: the stronger RPOs reviewed all 
have enjoyed this sort of capacity building relation
ship. Training activities of government and other in
stitutes could very be productively linked to such re
lationships. 

While technical trammg is critical, it needs to be 
linked to changing market needs if it is to have most 
effect. This may mean that extension agents do not 
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necessarily do the training, but rather help RPOs find 
sources of specialized support (c.f. Tendler, 1997). 
Extension agents would thus become an additional 
means through which RPOs could strengthen their 
networks. 

Areas in which technical support of this type could be 
most useful would focus in particular on developing 
the internal capacity of organizations. These might 
include: 

• business management; 
• appropriate structures of governance and man

agement for social enterprise; 
• resource management techniques adapted to the 

needs of niche markets. 
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i Most frequently these were allegiances based on po
litical party sympathies; but in other cases shared re
gionalist commitments, university days, and even par
ticipation in civic activities (e.g. to do with school 
management) had also helped built such networks. 

ii This notion was very similar to Giddens' (1979) no
tion of structuration. 

iii Though there is much disagreement on the extent to 
which these types are substitutable and the points at 
which thresholds lie (\Vorld Bank, 1996a; 1992; Bar
bier, 1994). 

iv The terminology is Tom Carroll's. 

' This section draws principally on the work of An
thony Bebbington, with the support of Diego Mufioz 
and Teresa Domingo. 

vi Another problem has been that in certain areas of the 
altiplano, the sindicato was overlain on traditional 
forms of organization, the ayllus, leading to conflicts 
between the two and ultimately to the weakening of 
the ayllus. See for instance the essay by Sylvia Rivera
Cucicanqui (1990). 

vii Ayllus continue to exist mainly in the North of the 
Department, where their roles include the management 
and coordination of agricultural and pastoral lands. 

viii Human resources have been formed in business 
administration, marketing, engineering, research de
sign, extension, etc. 

ix In July 1995, El Ceibo was paying 270 Bolivianos 
for a quintal of organic cocoa, 186 Bolivianos for a 
quintal of select cocoa, and 136 Bolivianos for cocoa 
of non-members. 

' Coca leaves are the raw material for cocaine. 

xi This is what Tom Carroll calls the myth of "sponta
neous combustion" - "According to this myth, organi
zations can come into being and flower from within 
through natural processes, unadulterated by action 
from without, a sort of 'immaculate conception'" 
(Carroll, 1992:156). 

xii Probably only El Ceibo would survive relatively 
intact if this was to occur. 

xiii Furthermore, it is harder to build social capital in 
social resource constrained environments. 

xiv This section draws particularly on the work of 
Adalberto Kopp and the kind assistance of CIDOB 
and Jurgen Riester. See Kopp and Domingo, 1997. 

xv This explains the change of name. 

x.i Indeed in some cases, as among the Shuar and 
Quichua of lowland Ecuador, indigenous organiza
tions have expressly promoted forest clearance for 
livestock and agriculture as a means of "occupying" 
territory and thus protecting it from usurpation by 
colonists. This was a response to Ecuador's Agrarian 
Reform legislation which required evidence of use in 
the form of land clearing in order to give title (Beb
bington et al., 1993). 

xvii Un "instrumento para expulsar y mantener alejadas 
a las empresas." 

xviii What could perhaps be called a "pluralist govern
ance structure." 

xix Note that the case of a membership organization 
asking its donors to make proposals, rather than the 
other way around, was in and of itself remarkable: a 
sign of confidence and capacity. 

xx There is a clear and interesting parallel here with the 
critical role that El Ceibo and its support agencies 
played in the creation of AOPEB, for certifying or
ganic agricultural products. 

xxi This section draws in particular on the work of 
Donna Rubbinoff and the kind support of David Bray. 

xxii This is the pathway most similar to those identified 
by Tender (1997). 

xxiii An example would be the Union de Comunidades 
y Ejidos Forestales de Oaxaca (Arzola and Fernandez, 
1993). 

xxiv Examples would include Estudios Rurales y Aseso
ria/Programa Pasos, and the Mexican Civil Council of 
Sustainable Silviculture (Bray, 1995). 

xxv "This type of linkage, of course, is the critical 
nexus for initiatives in community based conservation, 
with inherent necessities and dangers," comments 
Murphree (1994:420). 
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Abstract 

This informal paper relates the international discourse on pluralism to Vietnamese efforts to support farmers, reform 
their bureaucracy and 'make sense' of pluralism. The Vietnamese extension system is only five years old It largely 
relies on informal and ad hoc linkage mechanisms with other existing local institutions, The roles of extension at all 
levels can be described as malleable. Around the country, there are a number of innovative efforts under way aimed at 
stimulating demand for technological support fi·om local levels. These projects, combined with the general tide of re
structuring in Viet Nam, have resulted in the emergence of various new forms of village governance. Experience with 
demand oriented programmes has raised concerns that the multiple component projects coming out of village level 
planning exercises (such as PRA) may overwhelm the weak district administration and reinforce pre-existing depend
ency relationships. At the same time as village level demand mechanisms are being formed anti reinforced, the central 
government is injecting considerable resources of its own in promotion of predetermined new agricultural technolo
gies through official programmes which use subsidies, management of input supply and credit to encourage re
greening, commoditisation and opium eradication, Though agricultural services are becoming increasingly plural
istic, with many new private and public sector structures involved, the central government is still retaining a leading 
role in directing technological change. It must be stressed that the 'guiding role of the state' is not a mere relic of the 
past. There is a sincere, open-minded and dynamic desire to figure out a new conceptual fi·amework which somehow 
integrates the supply (top-down) and demand agendas, 

In the mean time, the extension agents are finding themselves caught in the middle, They must respond both to this 
supply agenda, and also to the demand agenda from the new village level institutions, They not only have the chal
lenge of dealing with these vertical structures (top-down versus bottom-up). They must also find a way to cooperate 
with an increasingly pluralistic variety of actors from the private sector, parastatals, NGOs and quangos, each with 
complex interests in the different supply and demand agendas. This horizontal dimension, which we would call 'plu
ralism', has been dubbed the 'socialisation of extension' in the Vietnamese discourse. In attempting to sort out what 
makes sense of the international discourse on pluralism, the state and civil society in the Vietnamese context, many 
fundamental concepts are simply non-starters. Most international discussion of rural development assumes that lo
cal/informal institutions shall be based in civil society, and that these non-governmental institutions must put pressure 
on state extension to respond to their needs, This dichotomy between civil society and governmental services is not 
relevant in Viet Nam because virtually all local structures (even informal ones) are intermingled with local govern
mental authorities. Village management groups, credit societies and farmer interest groups are usually led (or at least 
strongly influenced) by village authorities. This is how most Vietnamese farmers assume things should be. They hope 
that extension can function well without a delineated separation between state and civil society. There is a need, how
ever, to start from a different conceptual framework This paper suggests some initial points of departure in identifY
ing such a fi·amework 

, 
Pragmatisnie dans un Etat fort : Pluralisme et vulgarisation au Viet 
Na1n 

Sommaire 

Cet article i1!formel examine la question internationale du pluralisme a partir des efforts du Viet Nam visant a aider 
!es agriculteurs a reformer la bureaucratie et a comprendre la logique du pluralisme. Le systeme de vulgarisation 
vietnamien n 'a que cinq ans et fait largement appel a des mecanismes de rapprochement non officiel et ad hoc avec 
d 'autres institutions locales existantes. Les roles de la vulgarisation a tous !es niveaux sont plut6t soup/es. Dans 
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/'ensemble du pays, uncertain nombre d'efforts novateurs sont en cours pour stimuler la demande d'appui technolo
gique des echelons locaux. Ces projets, pris dans la vague generate de la restructuration au Viet Nam, se sont traduits 
par /'apparition de nouvellesformes d'administration villageoise. L 'experience acquise avec !es programmes axes sur 
la demande a sou/eve la preoccupation que !es projets a composantes multiples issus des exercices de planification au 
niveau des villages (tels que !'evaluation rurale participative) puissent accabler !'administration des districts, deja 
faible, et renforcer !es liens de dependance preexistants. En meme temps, a mesure que !es mecanismes de demande 
au niveau des villages se creent et se consolident, le gouvernement central injecte des ressources considerables dans 
la promotion de nouvelles technologies agricoles par le biais de programmes officiels recourant a des subventions, a 
la gestion de la fourniture d'intrants et au credit pour encourager le "reverdissement", la transformation en bien 
marchand et !'elimination de !'opium. Les services agricoles deviennent de plus en plus pluralistes, avec la participa
tion de nombreuses nouvelles structures du secteur public et prive, mais le gouvernement central maintient encore un 
role preponderant dans la direction des transformations technologiques. II est a souligner que le "role d 'encadrement 
.de l'Etat" n 'est en aucun cas un simple vestige du passe, mais !'expression d'un desir sincere, dynamique et sans parti 
pris, d'elaborer un nouveau cadre conceptuel qui regroupe, dans une certaine mesure, !es programmes de l'offre (du 
sommet a la base) et de la demande. 

Dans le meme temps, les agents de vulgarisation se retrouvent pris entre deux feux. !ls doivent repondre aussi bien au 
programme de l 'ojfre qu 'a celui de la demande des nouvelles institutions au niveau des villages. !ls doivent non seu
lement traiter avec ces structures verticales (du sommet a la base et de la base au sommet), mais ifs doivent egalement 
trouver un moyen de cooperer avec un nombre de plus en plus vaste d 'acteurs du secteur prive, des organ is mes para
publics, des ONG et des organisations-non gouvernementales semi-autonomes, ayant chacun un ensemble d'interets 
complexes dans les differents programmes de l'offre et de la demande. Cette dimension horizontale, que nous defini
rions 'pluralisme ', a ete qualifiee, dans le cas du Viet Nam, de 'socialisation de la vulgarisation '. A partir des efforts 
pour comprendre la logique du discours international sur le pluralisme, l 'Etat et la societe civile dans le contexte viet
namien, de nombreux concepts fondamentaux sont tout simplement voues a l 'echec. La plupart des debats internatio
naux sur le developpement rural partent du principe que les institutions locales/informelles seront fondees sur la so
ciete civile, et que ces institutions non gouvernementales doivent faire pression pour que la vulgarisation de l'Etat 
reponde a leurs besoins. Cette dichotomie entre la societe civile et l 'appareil gouvernemental ne s 'applique pas au 
Viet Nam, car quasiment toutes les structures locales (incluant !es structures informelles) et !es autorites du gouver
nemental local sont etroitement imbriquees. Les groupes de gestion des villages, !es societes de credit et !es groupe
ments d'interet des agriculteurs sont generalement diriges (ou tout du moins fortement influences) par !es autorites 
villageoises. Du reste, !es agriculteurs vietnamiens estiment que c 'est Juste ainsi. !ls esperent que la vulgarisation 
pourra bien fonctionner sans ligne de demarcation entre l 'Etat et la societe civile. II faut, pourtant, partir d 'un cadre 
conceptuel different. Le present article suggere quelques points de depart pour definir ce cadre. 

1 The Paradox of Pluralism: Searching for a 
Starting Point 

This informal paper is loosely based on a keynote ad
dress presented at a national seminar on agriculture 
and forestry extension in Viet Nam held in November, 
1997. The topic I was then asked to write about was 
what Viet Nam has to learn from the current interna
tional debate on the future of extension. This hastily 
reworked version of the paper turns the question 
around, asking instead what the international discourse 
on pluralism can learn from the Vietnamese search for 
a way to handle pluralism. 

The extension system in Viet Nam was first estab
lished in 1993. Before then, extension was simply 
considered unnecessary. Under the former strict 
Marxist system, the state told the farmers what to 
grow. It did not 'advise' them. When the command 
structure was dismantled in the late 1980's and early 
1990's, the authorities soon realised that they no 
longer had any bureaucratic structures through which 

to support, influence and/or 'guide' agricultural pro
duction. It was decreed that the provinces establish 
extension services. Although at first few provincial 
J)fficials had a clear idea of what this implied, experi
ence is now beginning to congeal. The national exten
sion seminar in November was the first broad oppor
tunity for the Ministry of Agriculture and Rural De
velopment to take stock of where things are going 
with extension around the country. 

Over the past four years, the extension system has 
expanded to the extent that a basic administrative in
frastructure is now in place at provincial and district 
levels. In communes, villages and hamlets, the exten
sion system varies greatly in size and quality. In some 
provinces there are formal extension staff at all levels. 
In others, extension largely relies on informal and ad 
hoc linkage mechanisms with other existing local in
stitutions. The roles of extension at all levels can be 
described as malleable. Around the country, there are 
a number of innovative efforts under way aimed at 
stimulating demand for technological support from 
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local levels. Many of these initiatives are funded by 
donors and NGOs. These projects, combined with the 
general tide of restructuring in Viet Nam, have re
sulted in the emergence of various new forms of vil
lage governance. The main theme of the seminar was 
to reflect on existing experience of how extension is 
cooperating with these new formations. Added to this, 
the government has recently established a totally new 
structure for cooperatives, which is strongly oriented 
toward the establishment of village institutions capa
ble of drawing down (and paying for) extension serv
ices. The prospects and implications for extension 
roles when reinventing the much criticised cooperative 
system is a topic of lively debate. 

Experience with demand-oriented programmes has 
raised concerns that the multiple-component projects 
coming out of village level planning exercises (such as 
PRA) may overwhelm the weak district administration 
and reinforce pre-existing dependency relationships. 
At the seminar there was an interesting discussion of 
how to avoid the dangers of current PRA approaches 
by starting with narrower topical appraisals, followed 
by farmer field schools on specific technical problems 
using the very successful integrated pest management 
(IPM) methodology. 

As village-level demand mechanisms are being 
formed and reinforced, the central government is in
jecting considerable resources of its own in the pro
motion of predetermined new agricultural technolo
gies. It has by no means abandoned hopes of playing a 
guiding role in agricultural production. This is pri
marily done through official programmes, which use 
subsidies, management of input supply and credit to 
encourage re-greening, commoditisation and opium 
eradication. Though agricultural services are becom
ing increasingly pluralistic, with many new private 
and public sector structures involved, the central gov
ernment still retains a leading role in directing tech
nological change (particularly in the north) through 
the strategic supply of inputs and capital. The primary 
role for the extension service in this agenda is to es
tablish 'models' which demonstrate this 'supply 
agenda' to fa1mers. 

It must be stressed that the 'guiding role of the state' is 
not a mere relic of the past. There is a sincere, open
minded and dynamic desire to figure out a new con
ceptual framework, which somehow integrates the 
supply and demand agendas. The only approach, 
which has been firmly rejected, is that of a total para
digm shift. There is a faith that some better mix can 
emerge. 

In the meantime, extension agents find themselves 
caught in the middle. They must respond both to this 
supply agenda, and also to the demand agenda from 
the new village level institutions. Not only do they 

have the challenge of dealing with these vertical 
structures (top-down versus bottom-up), they must 
also find a way to cooperate with an increasingly plu
ralistic variety of actors from the private sector, para
statals, NGOs and quangos, each with complex inter
ests in the different supply and demand agendas. This 
horizontal dimension, which we would call 'plural
ism', has been dubbed the 'socialisation of extension' 
in the Vietnamese discourse (Shanks and MRDP Task 
Force, 1997). These conflicting pressures and oppor
tunities - demand and supply, vertical and horizontal -
meet primarily at the district level. 

In attempting to sort out what makes sense in the in
ternational discourse on pluralism, the state and civil 
society in the Vietnamese context, it is my view that 
many fundamental concepts are simply non-starters. 
Most international discussion of rural development 
assumes that local/informal institutions shall be based 
in civil society, and that these non-governmental in
stitutions put pressure on extension (i.e., the govern
ment) to provide better services. It is assumed that 
government service providers will inevitably perform 
poorly if non-governmental institutions, such as 
farmer organisations, do not force extension to re
spond to their needs. While I would agree with the 
suggestion that farmer demands are necessary to keep 
extension functioning effectively, I am not sure that 
this can only be accomplished through purely non
governmental institutions. The dichotomy between 
civil society and governmental services is not relevant 
in Viet Nam because virtually all local structures 
(even informal ones) are intermingled with local gov
ernmental authorities. Truly independent civil institu
tions are largely illegal. Even their informal legitimacy 
in Vietnamese cultural and political traditions is ques
tionable. Village management groups, credit societies 
and farmer interest groups are usually led (or at least 
strongly influenced) by village authorities. And this is 
how most people assume things should be. The clear 
separation between state and civil society, which many 
international extension experts take for granted, can 
rarely be found in Vietnamese villages. Some of my 
colleagues would say that effective extension is im
possible in Viet Nam, because civil society is too 
weak to control the extension system. I disagree. Ex
tension can function well without a delineated separa
tion between state and civil society. There is a need, 
however, to start from a different conceptual frame
work. 

To constructively approach pluralistic extension rele
vant to Viet Nam, we must look at how local farmers 
cooperate with authorities to create new services that 
are stronger than what could be accomplished by ei
ther the community or the government alone (a proc
ess referred to by Ostrom [1996] as coproduction). 

. This is the underpinning of the aforementioned 'so
cialisation of Vietnamese extension'. There is a small 
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body of research, which acknowledges that pressure 
from civil society on a weak and under-resourced 
service institution only results in frustration from both 
parties. Extension alone cannot meet all the demands. 
Sustainable extension is dependent on finding a mix of 
community and government efforts. There are some 
things that the extension service should do, some 
things that farmer organisations should do, and some 
things that each household should do. Vertical and 
horizontal factors can be dealt with constructively if 
the simple confrontational assumptions are put aside. 
Everybody will just get frustrated if PRA is used to 
develop seasonal calendars for planting of tree seed
lings or application of fertilisers in order to pressure 
extension to arrange delivery of these inputs. They 
usually do not have the capacity! This, unfortunately, 
is what often happens in 'demand-driven' projects. 
Everyone blames the extension service and the prob
lems do not get solved. 

The simple demand driven (bottom-up) and technol
ogy transfer (top-down) models both place extension 
in an untenable position. 

When Vietnamese extension staff give examples of 
when their services function best they talk about 
coproduction. The flexible local bureaucrat (not the 
strident farmer leader) is the hero in their narratives of 
success. One study of why government financed irri
gation systems have been managed so effectively in 
Taiwan (another strong Asian state), while they have 
failed in so many other countries, attributes success to 
finding complementary and cooperative relationships 
between user groups and governmental services (Lam, 
1996). A major factor in creating an enabling envi
ronment for this coproduction has been the high level 
of flexibility given to field staff in working with farm
ers to jointly solve problems, especially when prob
lems emerge unexpectedly. Governmental directives 
and regulations always have to be adapted at local 
levels. This is reluctantly accepted by even the most 
conservative cadres in Vietnamese agricultural serv
ices. The dual points of departure, formal policies and 
the real life of getting on with the work in the villages, 
are not only permitted, but are actually expected to act 
in parallel. Fforde has raised attention to this when he 
\\'rites that "the common Vietnamese notion that 're
ality' ( cuoc song) has a life and logic of its own sepa
rate from - and in some instances prior to - official 
policy" (Fforde and Nguyen, 1997:ii). 

Hopes for a paradigm shift in rural development are 
based on assumptions of paradigm incommensurabil
ity (Schultz and Hatch 1996). We must be either top
down or bottom-up. My Vietnamese colleagues have 
steadfastly refused to be put into such boxes. They are 
confident that some kind of pragmatic mix can be 
found. I have tried to be open to allowing my infor
mants to pull me out of my own mental boxes. The 

Vietnam reform experience has been led by actors 
who have broken out of the 'rules' of socialist devel
opment. They now expect to do the same with regards 
to so-called participatory processes. PRA has been put 
forth as a way to 'implement' a paradigm shift by 
'handing over the stick'. In order to understand local 
processes, one must respectfully look at how the stick 
constitutes part of the identity of those who are sup
posed to perform the handover. The supply agenda 
and the guiding role of the state are part of that iden
tity. This does not rule out a fair degree of "paradigm 
crossing". Participatory methods allow a role re
negotiation in the community, while functionalism 
(and therefore the 'stick') is still the basis of the exten
sion agents' job, and therefore their reason for being 
out there in the first place. 

Any bureaucracy has a tendency to construct its for
mal view of the world on a vertical axis. Extension is 
perhaps an extreme example. Both traditional transfer 
of technology and newer demand driven models take 
as their starting point the vertical binary relationship. 
Either the farmers should do as extension says, or ex
tension should do as the farmers say. But what about 
all these other actors who are also hanging around? 
Despite the current spate of rhetoric about pluralism, 
this formal vertical structure still holds sway in official 
policy discourse, as it is the only model, which puts 
either the extension management or the donor project 
in control of the system. A genuine commitment to 
pluralism would carry with it an acceptance that much 
of the system is out of 'our' control - not an easy pill 
to swallow. 

There is, however, one glaring fact that is creating an 
opening for exploring the horizontal axis. It is impos
sible for extension agents to meet face-to-face with the 
vast majority of farmers. The hope is that local organi
sations will take the lead in reviving extension from its 
current poor levels of performance, partly due to their 
assumed efficiency in mobilising the horizontal link
ages. This is the essential driving force behind the 
Vietnamese discourse on the 'socialisation of exten
sion'. As Bebbington and others have pointed out 
( 1997), the problem is often that these organisations 
put priority on non-extension tasks. In Viet Nam, 
credit (and in some places access to subsidies) is often 
of far greater interest to farmer organisations than ad
vice on new technologies (Christoplos 1995). This is 
to be expected if one sees the process as one of plac
ing extension into society, rather than placing society 
into extension. 

Despite many notable successes, the evidence of local 
organisations taking on strong roles in technological 
diffusion often points to the fact that we often start 
with unrealistic hopes. Village organisations are very 
difficult to maintain. There are many costs involved, 
which must. be covered by local resources if the or-

236 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



PRAGMATISM IN A STRONG ST A TE: PLURALISM AND VIETNAMESE EXTENSION 

ganisation is to be sustainable. The biggest real cost is 
the time that the farmers themselves must invest in 
attending many meetings and managing the organisa
tion. This expense has very often been ignored by de
velopment planners. But it is not ignored by the farm
ers! Past experience with attempts to build socialism 
in Viet Nam through endless farmer meetings has cre
ated an extraordinarily precise 'local knowledge' with 
regards to calculating the opportunities costs of coop
eration and coordination efforts. They will only con
tribute to meeting these costs in time and money if the 
organisation is addressing their own perceived needs. 
This suggests a need to look beyond the rhetoric about 
what 'we' think farmer organisations should be doing, 
to consider the empirical evidence about what these 
farmer groups are actually choosing to do. It is the 
farmers own goals and vision for the organisation 
which will determine if their group will become an 
effective partner to extension. 

2 Farmer Organisations and Pluralism: 

Where Does Extension Fit In? 

The challenges to increasing the links between local 
organisations and extension can be summarised as 
follows: 

Fanner organisations often do not put a high priority 
on development of new technologies. They are usually 
more interested in credit, marketing and input supply. 

Outside support is important in helping these organi
sations to strengthen links to research and extension, 
but this assistance will be ineffective if improving 
access to new technologies is not a central objective of 
the organisations themselves. 

Fanner organisations usually cannot 'force' research 
and extension to respond to their needs. If the exten
sion structure is already busy with other activities, 
farmer demands will be ignored. 

These recommendations are loosely based on the con
clusions of a study by Diana Carney (1996). 

3 Demand-Driven Extension, Supply-Driven 
Extension and Pluralism 

The relationship between local institutions and formal 
extension structures in Viet Nam is framed by how the 
system deals with both demands from the village and 
the 'supply' agenda, whereby inputs are promoted and 
supplied through a variety of programmes from cen
tral levels (governmental and donor financed). 

Most current extension advice recommends paying far 
more attention to building the influence of the demand 
side. My own vision, and that of many of my col
leagues in Viet Nam (including much of the leadership 

at the ministry), is that we must concentrate our efforts 
on strengthening the demand aspects of the extension 
system. Though this is vital, at the same time we must 
not ignore the fact that the various 'supply' agendas 
are still of indirect, but central importance to mobilis
ing local coproduction. Credit and input supply are 
probably the most important incentives for bringing 
extension into playing a key role in rural development. 
Information alone is often not enough. For farmers to 
be willing to invest their time in attending meetings, 
organising interest groups and other activities, they 
will demand to get more out of their investment than 
just information. This is especially true for poor farm
ers, who sometimes feel that without credit or prefer
ential access to inputs they will not be able to try the 
new technologies being discussed. Extension informa
tion provides an important added benefit, but it will 
usually be most effective if provided together with a 
discussion of how to mobilise the capital for investing 
in technological change. 

The supply of resources may help stimulate farmer 
demands. When control of revolving credit is man
aged by local organisations, this may be a catalyst to 
fresh thinking about what technologies they should 
invest in. When farmers meet to decide how they are 
going to effectively use capital, they may then realise 
that to protect their investment they need to know 
more about livestock diseases, plant protection or 
other factors. In the Vietnamese extension system, the 
use of credit, particularly when paired with village 
organisations to manage it, is clearly important in 
stimulating demand for new technological knowledge. 

4 Supply and Demand in Mountain Areas 

The supply and demand agendas are in particularly 
sharp contrast in the mountain areas. The government 
(sometimes with donor support) is injecting large 
amounts of resources (programmes for re-greening, 
opium eradication, etc.) at the same time as NGOs, 
and other outside support is being given to stimulate 
the demand side. In between are some of the weakest, 
poorest extension structures in the country. It is they 
who must sort this out. Village organisations may be 
willing to cooperate with extension in seeing to it that 
their demands are addressed, but they may not trust 
the extension service if it is perceived as being only 
interested in implementing the 'supply agenda'. If 
everyone assumes that extension only promotes a spe
cific kind of seed, nobody is going to waste their time 
asking them for a more appropriate variety. This is a 
very complex but very important issue in Vietnamese 
extension. We need to try to better understand how the 
staff of extension services is making sense of the dif
ferent pressures in their day-to-day work. It is the field 
staff who must keep both the farmers and their super
visors satisfied. That is not an easy task. 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 237 



PRAGMATISM IN A STRONG STA TE: PLURALISM AND VIETNAMESE EXTENSION 

Pragmatic pluralism adds a new twist to the methods 
debate. In Viet Nam three approaches to extension 
dominate: establishing 'models' (demonstrations with 
related training), participatory planning (usually PRA) 
and farmer field schools (primarily for integrated pest 
management, IPM). Most discussions relate to the 
choice between the first two options, i.e., the vertical 
axis. It should be mentioned here that the concept of 
trials, i.e., seeing models as opportunities to test and 
learn about new technologies, rather than merely 
demonstrate them, is not at all well known. Farmer 
field schools have been very popular, but are generally 
seen as being an activity for plant protection depart
ments rather than extension. This is starting to change. 
There are some discussions about using farmer field 
schools as a halfway point between models and PRA, 
which may provide a platform to consider the broader 
implications of a given technology, without opening 
up the Pandora's box of farmer demands that come up 
withPRA. 

How does one get away from the natural tendency in 
development planning to act as if the public extension 
service is the farmers' only source of information? 
Will financial realities break the vertical grip on ex
tension thinking? These questions are being grappled 
with as part of the concrete issue of whether or not it is 
financially viable to hire village extension staff. There 
are simply too few people at village and commune 
levels. This problem cannot be sustainably solved by 
simply hiring more extension agents. Hard choices 
need to be made about what the very small extension 
centres in Viet Nam should take responsibility for and 
what should be left to others. Pluralism means ac
cepting that the extension agency is not the only in
stitution providing extension services! An awareness 
is emerging that there are many people in different 
roles (mass organisation staff, paravets, shopkeepers, 
former cooperative officials) who help farmers with 
technological information. All of these people are al
ready 'extension agents'. 

The next question is how to identify who can do a 
good job, and support them rather than try to replace 
them. This might mean using the extension service to 
improve th.e level of knowledge of the parastatal input 
supply staff. Extension staff could perhaps give train
ing in vegetable production to village health workers 
who are already discussing nutrition with their neigh
bours. Many former cooperative officials are still ac
tively involved in input supply and marketing. They 
may also be a resource in a pluralistic extension sys
tem. In one province I visited, there were no extension 
staff below district level, but there were 92 shops of 
~he parastatal Material Supply Company selling fertil
iser and pesticide. These shopkeepers play a major de 
facto role in extension, but they were not involved in 
extension planning. Extension staff may themselves be 
trained by private sector input suppliers in how to use 

their products, or by village leaders who have devel
oped strong community organisation skills in their 
work with NGOs. Pluralistic extension can build on 
existing capacities, trust and synergy in the village. At 
the same time it can reduce duplication. Both exten
sionists and farmers will not have to go to as many 
meetings. As mentioned above, the past experience in 
Viet Nam with attempts to construct socialism has left 
distaste among many farmers for meetings and similar 
trappings of collective planning. Any measures, which 
may mitigate this 'empowerment fatigue', should be 
considered in the introduction of new participatory 
approaches to natural resource management. 

5 Sustainability: Need We Bother? 

Evidence shows that externally funded extension proj
ects almost always create a dependency on outside 
support. When project funding ends, activities col
lapse. In many instances, governments even stop pay
ing recurrent costs, such as salaries and transport. This 
is why many donors have become so frustrated that 
they have given up funding extension. Among those 
donors who still hope that things can be improved, 
there is a desire to shift to strengthening the core 
structure - the human resources - and move away from 
'projectised' injections of resources. There are, how
ever, few proven ways to build human resource ca
pacity when money for actual activities is extremely 
limited. In order to understand how to make extension 
more sustainable we desperately need more research 
and analysis of how extension operates after project 
support ends, as it is here where we can discover how 
the extension agents themselves are . meeting this 
challenge. The Vietnamese discourse is refreshingly 
conscious of this issue. The costs of PRA's and similar 
methods are openly discussed in frank, precise finan
cial terms. Current thinking is that communicative 
rationality is nice, but it's not cheap. That, however, is 
generally considered no reason to throw out the ideas. 
Even though donor funded schemes are way beyond 
the capacities of the provincial departments of agri
culture and rural development, these activities are con
sidered a very useful vehicle for exploring new forms 
of relationships between extension and other actors. In 
sum, we are not sure where all this is leading, and are 
aware of the challenges, but this is no reason to stop 
experimenting. 

These experiments raise challenges of how to link the 
conceptual pluralism and sustainability discourses in 
praxis (Christoplos, 1996). Can we motivate and assist 
a broad variety of people to perform extension tasks in 
a sustainable manner? What aspects of the system 
must be 'sustainable', and which may only need to be 
performed during a limited amount of time? These 
questions need to be framed within a frank realisation 
about how Vietnamese extension is structured. Virtu
ally all core funding for extension currently goes to 
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salaries. There is very little left for activities. For the 
extension agency to 'do something' they must access 
temporary project and programme resources, from 
central government, donors or NGOs. This is not an 
ideal structure, but, like it or not, Vietnamese exten
sion is essentially reliant on the temporary availability 
of subsidised supplies of material, credit or human 
resources. Though many subsidies are likely to be 
phased out in the long-term, they are central to the real 
world that extension services operate in today. Exten
sion agents work within a system where large resource 
injections are followed by periods when the system 
must operate with meager local resources (for other 
examples of this, see Tendler, 1996). This is especially 
true in the mountain areas, where there is a strong de
pendency on subsidies and other temporary funding 
sources, and where provincial finances are very lim
ited. 

Many new extension approaches work well for a time, 
either due to the availability of resources or to press
ing farmer problems (supply or demand pressures). 
All activities do not need to be sustainable. Many 
farmer groups form to solve a problem (or spend a 
subsidy) and then dissolve. Others keep a rotating 
credit system functioning for years. It is important to 
find and use flexible, pluralistic and efficient platform 
approaches to bring together different actors for these 
activities, even if some of these coalitions will not last. 
If the costs of PRA can be brought down sufficiently, 
this method may become an effective tool, even if the 
community planning structures only survive for a year 
or two. Extension effectiveness can be related to 
clever, energetic and flexible managers who can 
quickly mobilise to solve problems or take advantage 
of supply incentives. Good managers are those who 
instinctively cross administrative boundaries to bring 
farmers, extension staff, mass organisations and others 
together to jointly find local solutions. In other words, 
these individuals link the vertical supply-demand axis 
with the horizontal pluralism axis. In Viet Nam it is 
clear that the strong extension managers are those who 
act in this way, while weak ones just wait for instruc
tions from central levels. How can we encourage and 
support the good managers and improve the perform
ance of the weaker ones? The formal endorsement of 
the 'socialisation of extension' is a step in the right 
direction. 

This is related to the question of how incentives can be 
found to mobilize pluralistic extension. If staff from 
the Women's Union or the Material Supply Company 
are to engage in extension, these individuals will have 
to work with a different agency from that which pays 
their salaries. Making this work is a challenge, be
cause the optimistic networking discourse insuffi
ciently confronts the practical implications of the pro
gram. One solution may be the use of short-term per
formance contracts. Individuals with subject matter 

competence in a given field can be hired temporarily 
to do training and other extension duties when a 
problem arises or when resources are available. A 
strong tendency in all forms of public administration 
is to experiment with methods common in the private 
sector by paying people to perform specific duties 
during a specific period of time. A major question is 
how well the extension service can administer such 
contracts. The Vietnamese civil service has long relied 
on intricate arrangements of multitudinous small in
formal payments for small services from cooperating 
institutions. Can or should this now be formalised? 

Incentives for better performance are not necessarily 
just financial. It is important to consider the range of 
factors which influence how hard field staff are will
ing to work, and if they are willing to make the extra 
effort to reach isolated communities and poor farmers. 
A very important incentive for many actors in exten
sion, including local leaders and others, is the respect 
they gain from the community. Various non-financial 
methods have been found to develop and motivate 
people working with extension by helping them obtain 
an esteemed place in the community. These methods 
include providing awards for good performance, pub
licising successful extension initiatives and generally 
acknowledging that the field staff is the most impor
tant part of the extension system. We often blame 
these people when things go wrong. We must look 
much more for ways to show our appreciation and 
respect when field staff succeeds in their very difficult 
jobs (Tendler and Freedheim, 1994). 

6 Defining Core Extension Tasks in a Complex 
Environment 

When I look at agricultural development project plans, 
my first question is almost inevitably, 'But who is 
going to do all of this?' The answer is often 'exten
sion'. My next questions are 'But don't they already 
have a job to do?' 'Have you asked them what they 
think about all this?' It is time we started doing just 
this: asking extension agents what sense they make of 
projects. 

It has generally been acknowledged that extension 
agencies have been burdened by far too many respon
sibilities. The call for pluralism has been partly moti
vated by a search for ways to reduce the weight of so 
many tasks on such a small weak bureaucracy, while 
still ensuring that the remaining tasks are relevant to 
farmers' needs. 

This issue is not only of importance for extension. 
Government agencies in general have been burdened 
with too many duties inherited from too many differ
ent projects. Donors bear a major responsibility for 
this, as they have often been primarily concerned with 
trying to build up the capacity of a single agency to 
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manage 'their' projects. Development agencies are 
starting to realise that they must constrain themselves 
to building around the limited capacities and core 
roles of a local service institution, while identifying 
roles for other actors who are not under the direct 
control of the project. 

National institutions are often guilty of the same 
negative tendency. The 'project holder' often tries to 
keep project resources to itself. If a project is called 
'extension', the extension service may try to build up 
to implement all the functions, including credit. In 
Viet Nam, if the project is called 'credit', the 
Women's Union may be called upon to do everything, 
including extension. It is natural that a project planner 
may want a clear picture of who does what in a proj
ect, and coordination of various agencies is harder 
than building up a single unit. An authentic embrace 
of pluralism requires a more patient approach. 

7 Building on Extension Capacities 

The World Bank's State of the World Report this year 
contains some interesting advice for how governments 
may start looking at the necessary and appropriate 
core functions and the capacities of existing institu
tions. It suggests first defining and focusing on the 
essential core functions of the government service 
(examples of what the World Bank suggests as core 
functions include regulatory functions, environmental 
protection, and services for the most vulnerable 
populations). In defining these roles, it is vital to real
istically evaluate what the agency is actually capable 
of accomplishing. Based on a clear understanding of 
these functions, the capacity to perform can be ex
pected to increase. Only once the agency is effectively 
performing these core functions should consideration 
be given to possible expanded roles. 

Pressures to implement projects and programmes work 
against the patience required for this approach. Due to 
the need for 'somebody' to take care of a project im
plementation task, extension agencies are very often 
burdened with tasks, which are neither sustainable nor 
related to their core functions. In our rush to 'fix' the 
project, we 'break' the extension service. The solu
tions for this negative tendency must be found first in 
seeing projects in a broader perspective, and second, 
by accepting that pluralism must be the basis of agri
cultural services, even if this inevitably weakens the 
power of managers to control project implementation .. 

The underlying paradox in all attempts at focusing on 
core functions is that international experience has 
found that on the one hand, simple extension activities 
function better than complex ones, and that extension 
agencies work best if focused on a limited number of 
tasks. But on the other hand, extension usually fails to 
look at the entire farming enterprise in the complex 

and rapidly changing farming world, and chooses the 
wrong tasks. This situation can best be avoided if the 
extension service has a strong and open dialogue with 
all the relevant actorS' in rural development, and at the 
same time resists the temptation (and occasional donor 
pressures) to solve all the problems themselves. Ex
tension needs to learn along with the farmers about the 
complexity of the farming system. not so that they can 
plan or manage the process, but rather to see where 
their limited but vital input can be best applied. 

A clearer focus on this issue will allow us to shift from 
the current tendency to see projects as mere temporary 
extra injections of resources, ·towards instead using 
them as an opportunity to learn about which methods 
and structures can and/or should be integrated into 
existing structures. One thing that we are finally 
starting to learn in the international extension debate is 
that new extension models will never (and should 
never) be adopted outright. They are opportunities to 
consider new ways of dealing with one grand old 
problem: farmer needs will always be greater than 
extension resoilrces. Too often this problem has 
caused extension to avoid farmer demands. This is not 
how we should react. We must instead find ways to 
keep extension focused on the demands of farmers, 
while being both realistic and creative about dealing 
with the capacities of the extension organisation. To 
do so, a good point of departure is to take the time to 
seriously analyse the reality and structures of creative 
thinking which occur in extension services. I conclude 
this paper by suggesting a conceptual framework for 
doing just this. 

8 Sensemaking in Vietnamese Extension 

The term sensemaking refers to a set of ideas for de
scribing the cognitive processes of field staff facing 
uncertainty. It is a way of understanding human 
agency without the usual one-dimensional rational 
choice biases. These concepts have emerged in differ
ent forms in various fields over the years, including 
academically oriented organisational theory (Weick, 
1995; Czamiawska-Joerges, 1993), popular texts for 
managers (Peters, 1992; Mintzberg, 1994) and devel
opment studies (Long and Long, 1992; Long and van 
der Ploeg, 1989; Hulme, 1994; Tendler, 1997; Moris, 
1991; Scott, 1991). Weick's encompassing term of 
'sensemaking' proves useful for connecting the rele
vant themes in this very varied literature (1995). It is 
also useful for revealing why most frameworks in the 
development literature fail to describe what goes on in 
the organisations such as the Vietnamese extension 
service. Sensemaking brings together the reasons why 
the major premises of conventional development 
planning are detached from the perspectives of service 
institution field staff who find themselves in a highly 
ambiguous situation. Weick states that sensemaking 
can be characterised as being: 
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• Grounded in identity construction 
• Retrospective 
• Enactive of sensible environments 
• Social 
• Ongoing 
• Focused on and by extracted cues 
• Driven by plausibility rather than accuracy 

8.1 GROUNDED IN IDENTITY CONSTRUCTION 

Individual extension agents and other actors in agri
cultural services find themselves in highly turbulent 

. and ambiguous situations. The old rules and routines 
under which they have worked in the past have lost 
their validity. The state no longer even attempts to tell 
the farmers what to grow. They haven't been paid in 
months. They are confronted with a need to reconsti
tute their identities in the face of structural adjustment, 
with presslire to adopt new and/or conflicting para
digms, with their own personal destitution, or merely 
with a changed set of tasks to perform. A need has 
been created to redefine their own roles vis-a-vis their 
clients, their superiors, other actors, and their own 
moral values. They are not mere 'stakeholders' since 
they are unsure of where their stake lies. Identity con
struction is easily glossed over when it is taken for 
granted that the scientists and planners have the right 
and the capacity to decide what identity these indi
viduals should have (Roe, 1995). To understand what 
pluralism means, we must think about the identity of 
individual actors within their organisations. 

8.2 RETROSPECTIVE 

Perhaps the greatest dysfunctionality in projectised aid 
and agricultural research is the failure to acknowledge 
and build upon the historical perspectives of the local 
sensemakers. The cognitive existence of organisations 
is grounded in how people remember the .events which 
have shaped their participation in the organisation. 
Arendt places this in an even broader structure for 
conceptualising civil society when she writes "The 
organization of the polis ... is a sort of organized re
membrance" (1958:198, cited in Vino, 1996:312). A 
dysfunction appears when planners expect these 're
memberers' to merely 'implement' projects, as if the 
elements were objectively defined task-statements. 
Planners easily forget that local interpretation of proj
ects, organisational coordination structures, moral 
obligations and choice of technologies are informed 
by past experience with all of these elements. In Viet
nam, actors make sense of new 'participatory' at
tempts to establish farmer organisations based on 
memories of their experience with coercive efforts 
during collectivisation. Even though the extension 
service was only created in 1993, this does not stop 
actors from thinking retrospectively. Precedents are 
dredged up from somewhere, to in turn be "re
cognised" (Hummel, 1994:238), as new events are 
related to seemingly unrelated histories. Organisations 

learn from historical fragments of experience, ex
trapolating and inferring what might be relevant to the 
situations they currently face (March, Sproull and 
Tamuz, 1991). 

8.3 ENACTIVE OF SENSIBLE ENVIRONMENTS 

Retrospective thinking does not imply that projects, 
experiments and assessments are not 'real' for the 
participants, but rather that these individuals possess 
the human agency to recreate them in a manner 
deemed more sensible than the planners and scientists 
had supposed. "People create their environments as 
those environments create them" (Weick, 1995:34). A 
farmer field school is an event, which is reconstructed 
in the process of the participants' reassessments of 
their own personal and institutional identities. Vino 
describes this link as follows: 

Thinking is not only a reflection of the past: 
it makes it possible to act with awareness in 
the future; it prepares for action. Thought is 
evidently a non-political activity - because it 
is exercised by withdrawing from the world -
and yet it unleashes the ability to judge, the 
most political of mental faculties. (1996:317) 

8.4 SOCIAL 

Though the experience of sensemaking is primarily 
one of individual cognition, it is always enacted as a 
social process. The result emerges from organisational 
culture (Alvesson, 1993), prevailing metaphors 
(Morgan, 1997), knowledge spheres (Long, 1992) and 
other social constructions. If we take pluralism seri
ously, the well-known debate on research extension 
linkages is just the tip of the social iceberg. Local 
authorities, researchers, donors, and farmers are all 
part of different environments of social cognition. I 
am somewhat pessimistic as to the effectiveness of 
many conflict resolution mechanisms in 'bridging' 
these gaps through detailed analyses of the issues. 
There are, however, possibilities to open a dialogue. It 
is through a narrative process that people in organisa
tions face the choices confronting them. The Vietnam
ese term 'socialisation of extension' indicates that this 
concept is particularly apt. 

8.50NGOING 

As mentioned with regard to retrospectivity, the ahis
torical nature of projectised aid does little to engender 
a readiness to confront the ongoing process by which 
local field staff make sense of events, such as projects, 
trials, assessments, droughts, floods and famine. The 
process is not strictly retrospective. It is also a matter 
of how people position themselves within their own 
life-cycles, careers, political aspirations and ongoing 
negotiations with other actors. The increasingly pro
jectised careers of many NGO staff, extension agents 
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and agricultural researchers have not meant that they 
experience their lives as a set of discrete projects. 
These events are better understood as a series of 
shifting claims on the attention of individuals in or
ganisations (March and Olsen, 1995). We must take 
more seriously the social construction of projects 
within the ongoing lives of field staff. 

8.6 FOCUSED ON AND BY EXTRACTED CUES 

An intrinsic, yet fundamentally false assumption of 
development planning is that people choose changes 

· in their ways of life through the normative and instru
mental rationality of the project cycle. They are sup
posed to sequentially gather data, assess alternatives, 
make plans, implement them, evaluate· the results and 
finally start new projects. This is the basis of tradi
tional theories of diffusion of innovations (Rogers, 
1995). Most interventions are designed to improve 
these imagined projects. The faith in causal models as 
the infrastructure of applied development studies gains 
basic sustenance from this assumption. Sensemaking 
tells us that this is not how people choose their ac
tions, particularly those who are trying to survive in a 
turbulent situation, where information is scanty, scat
tered and incommensurate. They do not obey the proj
ect cycle. They lack the time and resources to collect 
the data that they are assumed to 'need'. They are con
stantly on the lookout for clues, specific observations 
which they in tum consider based on the other six 
messy structures of sensemaking. They extrapolate 
conclusions based on "samples of one or fewer" 
(March, Sproull and Tamuz\ 1991). They try to deter
mine how their scattered clues hang together. A cen
tral misconception of most of the rural development 
discourse is that the overall objective is to improve the 
care and feeding of an information processing ma
chine. Local cognitive processes function on other 
grounds. 

8.6 DRIVEN BY PLAUSIBILITY RATHER THAN 

ACCURACY 

A related misconception about how people make sense 
of their situations is the failure to acknowledge how 
extension agents and others build upon the plausible, 
rather than strive for accuracy. Trials and farmer field 
school are primarily forums for debating the plausibil
ity of various complex policy options. Their role in 
increasing accuracy is secondary. The debates on the 
accuracy of PRA and other assessment procedures 
miss the point. PRA is a method for generating alter
native plausibilities (narratives), which can be used as 
a basis for decision making. Related to this is the use 
of premises such as the goal of poverty alleviation 
through diffusion of information about new technolo
gies. Extension staff implicitly realise that these 'poli
cies' are not applicable in a pure form. The central 
issue is how they contribute to or detract from the so-

cially constructed plausibility of a given course of 
action. 

Sensemaking is how people deal with ambiguity. It is 
how an individual finds a way forward in an environ
ment of conflicting pressures and opportunities. In 
much of the debate on conflict in natural resource 
management there is an implicit rational choice as
sumption that if a person is a stakeholder, that he or 
she ipso facto represents a definable set of interests 
and values. Symmetrically sorting this out is often put 
forth as the foundation of social capital. Sensemaking 
acknowledges that people in organisations do not have 
that luxury. They are drawn in several different direc
tions at once. 

Jamieson (1993) has suggested that Vietnamese de
velopment should be seen in a Yin-Yang perspective. 
Individuals, organisations and even development proj
ects act in an ambiguous world where two seemingly 
opposite sets of values or paradigms not only coexist, 
but even create a dynamic equilibrium. The Yang as
pects can be characterised by the supply agenda -- the 
belief in a strong guiding state. Yin emerges as a natu
ral reaction to the rigidities of the system. It is exem
plified by the so-called 'fence-breaking' process of 
Vietnamese reform, whereby bureaucrats have devel
oped problem solving coalitions with farmers - with 
official policy catching up later. In Viet Nam, pride in 
the grand successes of fence-breaking have not meant 
that people no longer believe in fences. The extension 
service, as a linking institution, cannot take a stance 
for either Yin or Yang if it is to embrace pluralism. 
Development is not a matter of choosing between the 
supply and demand agendas. And it certainly does not 
depend on 'resolving' conflicts. It is a matter of find
ing a way forward within this tension. In relating the 
Yin-yang axis to cybernetic theory, Jamieson points 
out that for both "it is the context - a set of relation
ships, rather than any single component in isolation -
that evolves" (1993:12, italics in original). Extension 
becomes socialised. 

If our role is not to help choose the 'right' way for
ward, what then, can gatherings of academics and 
planners such as this contribute to praxis in pluralism? 
Jennings (1987) suggests a normative framework may 
be applicable for reflection on the varied strands of 
policy formation and implementation. He refers to the 
two most common approaches as 'policy analysis as 
science' and 'policy analysis as advocacy.' The for
mer consists of supposedly value-neutral, positivist
technocratic claims grounded in social engineering. In 
advocacy, it is assumed that all policy analysts argue 
for their own set of values, arranging data toward pre
conceived conclusions, much as the think-tanks in the 
American political structure develop policy arguments 
in support of predetermined socio-political agendas. 
Both of these options lead away from an understand-
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ing of day-to-day service provision, wherein policy 
recommendations are deconstructed, reconstructed and 
implemented in the real life of organisations. Jennings 
suggests a third alternative based on linking these two 
approaches through critical reflection on the implica
tions of both advocacy and science, i.e., (1) on values 
(one's own and those of other actors) and (2) on the 
social construction of 'facts' in organisations and 
among researchers. This third option, which Jennings 
refers to as 'policy analysis as counsel,' takes as its 
objective to clarify how both values and information 
manifest themselves in organisational practice in am
biguous and complex (pluralistic) environments. Indi
viduals integrate "facts, values, theories and interests" 
(Rein and SchOn, 1991:262) into "frames" through 
which they reflect on policy issues. 'Policy analysis as 
counsel' implies focusing attention upon the implica
tions of these frames for anticipating where the con
cerns of different actors may overlap or clash, and 
when they may give rise to synergy or conflict. 

This is seldom done by researchers engaged in policy 
analysis. Jennings writes that "policy analysis today is 
a practice in search of both a self-identity and a pro
fession" (1987:130). There is a widespread demand 
for policy analyses without a concurrent reflection on 
the nature of this enterprise into which we, as re
searchers, have been drawn. I have queried many of 
my peers concerning their 'policy' for policy analysis. 
The most common reply has been "Well that's a good 
question ... " Without an answer to this basic question, 
there are glaring dangers that policy analyses will be 
reduced to either technocracy or advocacy alone. The 
extension debate (concerning the Training and Visit 
System in particular) is a glaring example of the po
larisation between polemic advocacy and technocratic 
modelling, both based on vertical struggles. As a re
sult, extension staff has failed to receive the counsel 
that they require to make sense of whatever model 
they are saddled with in their horizontal environment. 
To constructively support an ambiguous institution in 
a strong Yang state, with pragmatic Yin bureaucratic 
traditions, we need a radically different approach. 
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Abstract 

Over millennia, local people "use-managed" forest resources in their surroundingsi, obtaining food, fodder, fibre, 
medicine, tanning materials, dyes, gums, fence posts and fuel wood. 

Nonetheless, the very nature of foresters' professionalism has motivated them to see forestry only as what foresters 
practice; their technical training has prevented them from seeing local people as anything other than an "end-of-pipe 
problem" (Roling, l 994a: 126), and for decades local people have been looked upon as trouble-makers. As a result, 
forest policies and laws have led to many conflicts between forest guards and officers, who tried to keep villagers 
away fi·om 'state' forests by fining or imprisoning them, and villagers, who saw themselves as being deprived of their 
livelihood. 

Gestion du champ de bataille des ressources forestieres: evaluation 
des roles et des realites des acteurs 

Sommaire 

Depuis des millenaires, les populations locales "utilisent-gerent" les ressources forestieres de leur milieu environnant 
pour en firer de la nourriture, des aliments pour animaux, des fibres, des medicaments, du materiel de tannage, des 
colorants, des gommes, des poteaux pour !es clotures et du combustible ligneux. 

Neanmoins, la nature meme du professionnalisme des responsables des forets les a amenes a voir dans la foresterie 
seulement les pratiques des forestiers; leur formation technique les a empeches de .voir !es populations locales 
autfement que comme le probleme ultime (Roling, l 994a: 126), et pendant des decennies, les autochtones ont ete 
consideres comme des fauteurs de troubles. De ce fait, !es politiques et !es lois forestieres ont entraine de nombreux 
conflits entre !es populations locales et les administrateurs et gardes forestiers, qui s 'efforr;aient d'empecher les 
villageois des 'approcher desforets "domaniales" en les condamnant a payer des amendes, voire a l'emprisonnement, 
et les populations rurales se voyaient ainsi privees de leurs moyens d'existence. 

1 Government Intervention; the rationale and 
the dilemma 

In many parts of the world, several special 
characteristics of forest resources, such as the long
term nature of investment and its macro and micro
level environmental effects, led governments to 
believe that forest resources could be better managed 
by centralized, authoritarian forest services (Wiersum, 
1991 and 1992a). Hence, the concept of forest 
management by bureaucracy originated and forestry as 
a career came into being. 

In 1901 the Condominium Government in the Sudan 
created the Forests Department (then called Woods 
and Forests Department) as one of its first 
departments. Its main purpose was to secure a good 
supply of wood for the steamers plying the River Nile 
(Khalifa, 1989). 

In spite of the many changes in forest policy, forestry 
programmes through the mid-1980s concentrated on 
afforestation, reforestation and reservation of existing 
forest resources, in most cases without involving the 
local population. 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 245 



MANAGING THE FOREST RESOURCES BATTLEFIELD, APPRECIATING ACTORS' ROLES AND REALITIES 

However, for a number of reasons (unstable and 
contradicting legislation, lack of data and information 
necessary for proper planning, lack of funds and an 
adequately trained staff) the Forests Department was 
unable to continue its programmes as originally 
conceived. Moreover, the Department failed to put 
forest laws into effect, and was therefore unable to 
continue to effectively protect the natural forests 
(Khalifa, 1989). As a result, the need to involve local 
people in the management of forest resources was 
identified (Abdulla and Holding, 1988; Khalifa, 1989; 
Mahir, 1992). 

Consequently, as in many other countries, the Forest 
Department in Sudan started to shift from the 
conventional forestry tradition, where villagers were 
denied their rights to manage forest resources, to the 
social forestry traditionii. However, in the few cases in 
which co-operation between villagers and foresters has 
already begun, results have not met the expectations of 
either the local people or the foresters. Research 
reveals that local people and foresters have different 
objectives and motives for the management of forest 
resources (Mahir, 1992). On the one hand, some 
foresters want to involve local people in management 
of forest resources in such a way that the conventional 
management systems could be reinforced. 

Analysis of foresters' perceptions showed that for 
some foresters, trees still remained at the 'centre' 
and villagers are at the 'periphery'. For this 
category of foresters, reserved forests should not be 
touched by villagers. If villagers are willing to 
participate, they c'an plant trees on their private 
lands or help the Forests Department in reforesting 
the vast empty reserved forest areas: "We are 
afraid, if people are allowed to, they will get used 
to corning into reserved forests, then we might 
loose control over our forests" (Mahir, 1992: 42). 

On the other hand, local people seem to be very 
cautious in working with forestry authorities having in 
mind the many bitter previous experiences they have 
had with foresters. 

At the moment we have in mind the case of a 
villager who during an earlier study explained to 
us how he had been cheated by foresters. He said: 
"Forester El Jack told us that they want to use our 
land to do some forestry research. At that time 
there was too much land, and we were only using 
part of it, so we agreed. Now there is not enough 
land, and we asked about our land. They told us 
that the land has been registered as a reserved 
forest" (a villager quoted in Mahir, 1992: 65). 

The current situation can be summarized in the 
following points: 

• Local people used forest resources for themselves, 
until the government intervened and created a 
specialized forestry institution to manage the 
resources for the benefit of the whole nation (at 
least that is what was claimed). This institution 
has been staffed by foresters with technical 
training to 'deal with trees'. The assumption was: 
"Foresters know everything and other actors 
know nothing. The Forestry Department is the 
hub around which all others revolve." 

• This institution tried (and at least on paper 
succeeded) to take over resource management 
from the local population through the reservation 
procedures and by issuing legislation. 

• After decades, the specialized professional 
forestry institution realized that it could not do the 
job alone. So, it started calling on 'others' to help 
rescuing the forests. 

• The experience of involving the 'others' in the 
management of forest resources has so far showed 
that the agenda of foresters does not properly 
match the agenda of the 'other'. 

2 The Pluralistic Nature of Forest Resources 
Management 

2.1 THE ACTORS 

An earlier study identified nine actor categories in 
forest resources management: domestic forest users, 
the Forests National Corporation, commercial forest 
utilizers, forestry research, forestry education, donors 
(GO and NGO projects), gum arabic producers, and 
the Gum Arabic Company (GAC) (Mahir, 1992). 
However, allowing actors themselves to identify 
others whom they believe to be involved in forest 
resource management revealed the following: 

In general, officials identified eleven social actors, 
whereas villagers identified eight. Among the 
categories mentioned by most of the officials are the 
following: 

• The Range and Pasture Administration 
• Rural Administration Offices 
• Villagers 

• Farmers' Unions and Mechanized Farming 
Corporation 

• Ministry of Economics and Finance 
• Forestry Department 
• Wildlife Administration 
• Department of Horticulture 
• Forestry Research 
• Education 
• Native Administration 
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The categories mentioned by villagers include: 

"' Villagers 

"' Nomads 
e Farmers 
e Wood merchants 
I Forestry people 
e Sawmill owners 
e Bakeries 
e Other villagers 

Social actors' cognitive abilities enable them to 
perceive, act and/or react, and reflexively monitor 
their relationships with the natural and other human 
systems. To do that social actors construct 
understandings, explanations (be they of a mythical, 
spiritual or scientific nature), and establish institutions 
of laws and organizations to guide their actions and to 
monitor the consequences of these actions (W oodhill 
and Roling, 1995). Such understanding entails giving 
consideration to aspects of social actors' perceptions, 
management objectives, institutions, and management 
strategies. 

2.2 ACTORS' PERCEPTIONS OF FOREST RESOURCES 

In general social actors perceive trees/forests as 
sources and signs of life. In addition, different actors 
have their own perception of trees such as a source of 
income, shade, sawn timber, non-timber products, and 
fodder. Nevertheless, under some conditions actors 
develop negative attitudes towards forests. They see 
forests as competitors for fertile land, host of birds and 
insects. The attitude or perception varies between and 
within types of actors, depending on occupation and 
personal biases. 

In addition, a variety of beliefs exist among social 
actors in relation to trees and forests. These beliefs are 
mostly location and/or species-specific. Beliefs cover 
taboos, good omens and use of tree products for 
cultural and medicinal purposes. 

2.3 FOREST MANAGEMENT OBJECTIVES 

During their daily interaction with the natural system, 
social actors carry out some kind of intellectual 
discussion within themselves similar to what Kolb 
(1993) refers to as observations and reflections. The 
outcome of these processes where actors' perceptions 
of the natural system interact with their needs is what 
we refer to as management objectives. During these 
processes, actors construct meaning and give values to 
forests/products. Therefore, we prefer to talk about 
social values of forests;;; (Kennedy, 1985). 

A characteristic of forests/trees is that their social 
values are appreciated differently by various social 
actors at various locations in time and space. 
Consequently, trees may have multipurpose functions, 

but their exact role depends on the place where they 
are growing and the needs of the user groups that 
utilize the trees (Wiersum, 1992b). Thus, the concept 
of 'multiple users' is becoming more popular than the 
'multiple use'. Rocheleau (1988) argues that paying 
attention to the concept of multiple users implies the 
separation between spheres of activity and control 
between different actors e.g. men and women, age 
groups, classes, occupations and ethnic groups. This is 
an essential fact to be considered when thinking about 
participatory forest resources management. 

Similarity between foresters' and villagers' 
management objectives is the exception rather than the 
rule. Foresters' objectives are focused on sustainable 
management of forests for provision of forest goods 
(mainly firewood and charcoal) and services to the 
nation. Villagers keep trees for fruits, shade, 
social/cultural reasons, spiritual reasons, but rarely for 
wood alone. Sometimes what is important for villagers 
is labeled as 'of minor importance' by foresters. 

2.4 THE ORGANIZATION OF FOREST MANAGEMENT 

In this paper the term forest resource management 
denotes any situation where social actors are 
organizing the creation, maintenance and/or utilization 
of forest/tree resources. 

A forest management institution is the set of working 
rules formally or informally adhered to by users to 
manage products' procurement from a particular forest 
(Ostorm in Britt-Kapoor, 1994). Various social actors 
create their own institutions to manage what they 
perceive to be 'their ovm' resource. Thus, management 
of forest resources is not subject to just one single, 
coherent, and generally known body of legal concepts 
and rules, but to plural normative systems (Von 
Benda-Beckmann, 1992). In addition to the body of 
rules and institutions generated and maintained by the 
state agencies (state law), there are also normative 
systems which have been generated, transmitted and 
maintained by villagers. Unlike state laws, in local 
spheres rights to the forest resources are scarcely 
differentiated from other social, economic and 
political relations. In many societies, customary legal 
systems are particularly complex because rights to 
land and to trees are distinct. Tree tenure is possibly 
even more complex, since there are many ways to 
profit from trees. An important aspect of such rights is 
that they are not mutually exclusive (Rocheleau, 1988; 
Von Benda-Beckmann, 1992). Nevertheless, over time 
both state laws and traditional (customary, folk) laws 
change and hybrid forms of local regulations, made up 
of elements of various systems develop creating 
situations of "legal pluralism" (Von Benda-Beckmann, 
1992). 
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Box 1 
Once the extension section organized a workshop 
on management of community forests. On the 
second day of the workshop the participants went 
to the field to see a community forest belonging 
to nomads. The nomads were eager to show us 
their forest. Reaching the area, our first 
observation was that there were many trees 
\Vhich had been chopped down for animals. We 
said to ourselves, "Oh what kind of a forest is 
this? For the last two days the nomads kept 
telling us about protecting the forest ! ! ". Our 
friend the forester failed to keep this feeling to 
himself and said: "What is this? All this cutting 
and you are saying that you protect the forest? 
From whom are you protecting the forest then?". 
Soon the author realized the special situation of 
the nomads. He took a group of nomads aside 
and explained to them the purpose of his visit 
and that he did not work with the forestry 
department. Then the following conversation 
took place between the author and the nomads: 
The author: "Why do you keep this forest?". 
The nomads: "We keep it as a range for our 
animals to graze". 
The author: "Do you think you as people who 
keep animals can manage without cutting trees?". 
The nomads: "We need trees for every activity 
we perform. Immediately after reaching the area 
we need wood for our settlement to fix the huts, 
we need wood and thorns for making enclosures 
for small animals. We also need to cut some trees 
for the animals to graze because they need it 
specially at this time of the year for medical 
purposes. In addition, we need firewood for 
cooking". 
The author: "Can you ask other nomads to keep 
away from your forest when they pass through 
the area? 
The nomads: "Honestly no, because we also visit 
other nomads in other areas and we would have 
not been happy if they treated us like that. 
Moreover, who knows maybe one day we might 
need these people". 
The author: "Do you think nomads have a role in 
destroying forest resources?". 
The nomads: "Of course no, they only let their 
animals to graze. \Vhat damage forests are 
charcoal making and um bahatay [uprooting 
trees for cropping]". 
After this short conversation we joined the group. 
At that time, the extension officer was showing 
the nomads how to plant a tree. 

Mahir emphasized that whereas a forest is the unit of 
concern for officials, it is the tree, which draws 

villagers' attention more than the forest as such. As a 
result, villagers traditionally did not care about 
ownership of forests as such. However, ownership of 
trees on private and communal land was based on 
species. Hence, at a certain location some trees were 
individually owned while others were seen as the 
common property of the village. 

Similarly, whereas foresters classify forests based on 
their roles, land tenure and establishment techniques, 
villagers differentiate between forests based on 
dominant tree species and tree tenure. In general, 
villagers do not appreciate official forest 
classification. Instead, villagers' management 
strategies are more governed by their own 
categorization (See Box 1). 

2.5 FOREST RESOURCES AND MANAGING THE 

BATTLEFIELDS 

Acknowledging the pluralistic nature of forest 
resources management inspired us to use a 
combination of the systems (Checkland, 1989; Roling, 
1988; Roling and Engel, 1991) and actors (Long and 
Van der Ploeg, 1989) perspectives. That allowed us to 
conceptualize forest resources as arenas where there 
are not only interactions between human activity 
systems and natural systems, but there are also 
interactions among various human activity systems. 

Each human activity system consists of, among other 
things, various social actors (individuals, groups, or 
organizations). In fact, the natural system is the 
battlefield upon which social actors struggle to 
manage to make sense. 
Various social actors (multiple users) come with their 
management objectives and transform them into 
management strategies. There, social actors face the 
reality: other social actors are simultaneously coming 
with their own (similar or contradictory) management 
objectives. When social actors consciously or 
unconsciously enter or trespass on each other's 
territories, points of friction or 'interfaces' arise, and 
the use of the resource is negotiated and organized 
according to different forms of management strategies. 
During these processes, social actors interact 
horizontally (within the same generation) and 
vertically (between generations). During these 
interactions, they learn, develop and exchange 
experiences. Hence, forest resources management can 
be seen as a continuous learning process, where social 
actors experientially learn how to make sense of the 
natural system within the limited social, economic, 
political and physical context. 

An essential component of this joint learning process 
is communication through networking. Networking is 
"a social process whereby intensive communication 
between actors leads to narrowing down of views and 
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opm10ns and eventually to coalitions of actors who 
agree to pool their resources to implement certain 
solution strategies" (Engel and Van den Bor, 1995: 6). 

However, one should not assume that the management 
strategies of the powerful actors (e.g. the state) always 
prevail. Other actors will continually struggle, and try 
to retaliate. They will network and make alliances 
with other 'oppressed' actors, and their coordinated 
capabilities might lead to different accommodation 
arrangements. Again, social actors will need to use 
their knowledge and knowing capabilities to translate 
those strategies into reality and this process will 
continue. 

Conceptualizing forests. as battlefields allows one to 
realize that forest resources management is not as 
simple and straight forward a set of activities as many 
foresters assume. Instead, managing forest resources is 
in many aspects similar to the process of managing 
battlefields. Hence, the forest resources management 
process necessitates that actors have clear ideas about 
other actors, the battleground (including the social, 
economic and political environments, and nature of 
the forest resource), weapons (knowledge and 
technology), and battle tactics and strategies. 
In many cases, after some time the different parties 
realize that fighting is not the best way to resolve 
conflicts, and they feel the need to sit together and 
manage the situation peacefully. Likewise, many of 
the actors involved in forest resources management 
have realized the need to resolve management 
conflicts in a more peaceful way. Otherwise, they 
believe that the resource will vanish and everyone will 
lose. 

For a long period, actors failed to understand the 
pluralistic nature of forest resources management. 
Moreover, they failed to acknowledge and appreciate 
each others' rights, abilities and potential. Many 
serious mistakes were made during the forest 
reservation process because the foresters failed to see 
the 'others' as anything more than disabled bodies 
waiting for the foresters to decide how forest resources 
should be managed. Consequently, some of the 'others' 
were not able to discard the bitter experiences they 
had had with foresters. In spite of the general 
appreciation of the need to take collective action 
towards sustainable management of forest resourcesiv, 
people failed to get together around a 'table' or a 
'platform' (Roling, l 994b) to negotiate their 
expectations and roles. 

Foresters imagined that it was their responsibility to 
coordinate (and maybe control) the participation of 
other actors for sustainable forest resources 
management. However, some of the other actors 

. believe that foresters were part of the conflict and 

therefore they are not in a position to play the role of 
the 'peacemaker' (See Box 3). 

Box2 
Some of the 'others' say: "As far as the Forestry 
Department is involved our hearts will disagree", 
"Maybe we could benefit better if a village 
committee takes the responsibility of managing 
the forest, but foresters should take off their 
hands [i.e. stop interference], who knows, maybe 
foresters want to cheat us again." 

We believe that in this situation of mutual distrust no 
actual steps can be undertaken towards sustainable 
forestry and rural development Social actors need 
trustworthy moderators or 'peacemakers' who can 
create a conducive environment to facilitate the 
process of getting social actors to platforms. Only 
then, can actors be expected to negotiate their rights 
and roles and agree upon 'positive' collective actions. 

Box3 
Once the author was discussing the issue of 
involving foresters from the area in providing 
technical support to villagers, one of the 
committee's members said: "This is the first time 
for me to realize that this work is part of the 
Forestry Department's programmes. We used to 
see the F AO vehicles and some of the foreigners 
and we thought the activity belongs to a separate 
project which is coming to help people to 
establish community forests". Then he added: 
"Thanks to God that my people didn't know that 
from the beginning, maybe they would have not 
accepted the idea at all". Also many within same 
village disagree with the idea of allowing 
foresters who are already working in the area to 
help them with technical aspects. One of them 
said: "Now, they will come to give us extension, 
but who kpows, maybe when trees become large, 
they will claim the woodlot." 

In the following section, we will try to operationalize 
and clarify our conception of the platform processes. 
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3 Platforms for Sustainable Forests And Rural 
Development 

3.1 THE MISSION OF THE PLATFORMS 

The main purpose of a platform is to create favorable 
climate for stakeholders to: 

e Reach to common perceptions and realizations 
concerning the present situation of resources and 
stakeholders (including rural communities) 

e Visualize the pluralistic character of forest 
resources and rural development and recognize 
the interdependent nature of stakeholders' rights 
and roles 

e Reach common conception and understanding 
about the required and expected developments 
concerning both the resource and actors 

e Negotiate forest management policies, approaches 
and management activities 

e Bargain rights and responsibilities (who will do 
what? who will get what?), and emerge with a law 
or legal arrangement about how to handle 
violations 

This last element will serve to assure social actors that 
they will not be cheated if they adhere to the agreed 
upon management policy and prescriptions, as well as 
deter actors from overlooking some elements of the 
agreed upon accommodation arrangements. In 
addition, it might be wise to discuss who will play the 
judiciary role, fines to be charged in cases of violation, 
and institutions to enforce the agreements. 

3.2 NATURE AND CONSTITUTION OF PLATFORMS 

A platform as we see it in this paper is a location in 
time and space; it constitutes where and/or when 
stakeholders negotiate concerns of sustainable forests 
and rural development. Furthermore, platforms 
encompass processes of communication pertinent to 
reaching accommodation arrangements. 

Perceiving forest resources management as a system 
allows one to pay attention to the different system 
levels (subsystems). A single platform is not enough 

aggregate levels, a number of platforms might be 
needed. Their number, nature and composition will 
depend on the characters of stakeholders, the resource, 
socio-economic conditions, and the political set up. 
All these level platforms need to reach an operational 
and action-oriented consensus as how to sustainably 
deal with resources. 

3.3 THE NATURE OF THE FACILITATORS' ROLE 

From the very beginning, potential facilitators should 
be very clear about their role. It is essential that they 
keep and maintain their objectivity. Showing any kind 
of bias might put stakeholders into a situation of 
paranoia. A preliminary forecast of the role of a 
facilitator includes the following: 

To facilitate the establishment of relevant 
platforms at the various stakeholder aggregate 
levels 
To get the stakeholders realize the pluralistic and 
the interdependent nature of forest resource 
management. This will involve facilitating some 
type of public learning (Schon, 1973) among 
stakeholders that is relevant to collective actions 
To provide the necessary facilities and training for 
platform members 
To facilitate and supervise the operationalization 
and execution of agreed upon strategies and 
programmes 
To facilitate provision of some indispensable 
inputs, which actors might fail to secure at the 
initial stages of cooperation and coordination of 
efforts to sustainable forests and rural 
development like tools, funds, and technical 
assistance 

3.4 POTENTIAL FACILITATORS 

As highlighted above, neutrality is an essential 
characteristic of any potential facilitator. A facilitator 
must build a good image and social recognition among 
stakeholders at the system and subsystems levels. A 
facilitator can be a single organization, e.g. an NGO, 
or an association of more than one organization. 

to create a favorable atmosphere for sustainable At least during the transitional (trust-building) period, 
forestry and rural development. Consequently, more the role of forest departments could best be limited to 
platforms characters might be needed at different the creation of an atmosphere for favorable discussion 
aggregate levels of the system. For example, at the through the provision of technical and managerial 
system's top level a platform of politicians, tribal information, and through showing the 'good intentions 
leaders, higher level decision-makers and bureaucrats and will'. Later, forest departments can play the roles 
(something like a national parliament) might be of executive agencies who facilitate the technical 
necessary to outline broad policy and to give the implementation of the agreed upon management plans 
necessary legal and moral support to the system. At under the supervision of managerial (stakeholders) 
the grassroots level, platforms of front-line social boards. Giving up part of one's authority and 
actors in the vicinity of the resource (including forest accepting other stakeholders as competent managers 
guards, overseers, village women and men, youth, who are entitled to and share on-equal-basis the 
farmers, nomads, local government agencies, .. etc.) privileges and responsibilities of forest resources 
will need to be facilitated. In between the two management is not an easy task. Nonetheless, the 
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author believes that every sincere forester will accept 
the challenge, at least to rescue 'their beloved forests'. 

We have tried to indicate in the last paragraph how 
difficult it might be for some actors to accept their 
new roles. The system is circumscribed by many 
dysfunctional factors, which could lead stakeholders 
to the 'default' position. The following are several 
provisions to ensure that the platforms function: 

• The seemingly dichotomous situation where 
forestry authorities (government) and local people 
are seen as the main two actors groups should not 
mislead facilitators. In fact, the intra-group 
heterogeneity is no less than the inter-group one. 
As has been featured in section three, each of the 
two-actor groups encompasses many subgroups 
of social actors. This realization must be explicitly 
reflected upon when considering invitation of 
stakeholders to platforms. 

• Intermediary agents should be very cautious and 
avoid becoming part of the play. 

• Facilitators (especially NGOs) should appreciate 
the situation of foresters and avoid being very 
much biased to local people. Facilitators should 
understand that many foresters will need time to 
get acquainted with their new status. 

• The existence of encouraging and assuring 
policies at national and state levels. It is not 
enough to change forest policy and laws. 

• The transitional trust-building period should be 
long enough to allow good examples to emerge. 
An important element in the platform issue is the 
durability and continuity of the discussion 
yrocesses. Any premature results might lead to 
the collapse of the system. 

• The state and its agencies (including forestry 
departments) should prove their good intentions 
e.g. involving actors in the management of 
productive forests. 

• The initiative should start small (in the form of 
pilot projects) and continue to learn 
experientially. However, some agencies should 
accept the task of facilitating exchange of 
experiences at national and international levels. 
We believe the f AO is in a position to shoulder 
this responsibility. 

• It is important to involve front line actors (from 
both foresters and villagers) as cases reveal that 
when leaders signed conventions without 
involving and understanding the realities of their 
followers at the grassroots level, many 
agreements fail to be realized. 
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Abstract 

In recent years, worldwide forest resource degradation and its impact on biodiversity and global warming have at
tracted a great deal of attention of those involved in the forestry sector at the national and international level. Conse
quently, planners and policy makers are reconsidering forest policies, and an increasing number of projects have been 
launched in different parts of the world with the aim of linking conservation with economic development objectives. 

Nonetheless, there has been little progress in effectively integrating local people's economic development needs with 
forest resource conservation objectives. Project designers have been unable to come up with strategies and ap
proaches that would enable them to translate the principles and concepts into effective on-the-ground action (Wells, 
1995). 

One of the main reasons is that most forest1y projects have tended to mobilise their resources and efforts towards ad
dressing the direct causes of forest degradation (e.g. conversion of forest lands to agriculture, collection of firewood 
and fodder by rural people, wildlife trade, etc.), rather than the less evident underlying reasons which actually drive 
the use of forest resources. 

This paper attempts to provide an analytical framework to determine some of the underlying reasons for forest degra
dation by examining Nepal's land use policies and practices in a historical context and from the perspective of differ
ent interest groups, or stakeholders, who are influenced by such policies. It is expected that this analytical jT-amework 
may also be relevant.for other countries facing similar foresfly issues. 

The paper is based on three arguments: 

e First, although there are many stakeholders with their own social, economic and political goals, most policies 
relating to forest and other land uses are generally formulated in isolation, mostly by one stakeholder - the gov
ernment - considering largely its own interests and goals. 

e Second,· analyses are generally made considering current policy and practices, which may have been the result of 
past policies and actions. 

e Finally, most analyses generally concentrate on stated (expressed) objectives or interests, especially those of gov
ernment policy and programmes, rather than the unstated objectives and interests which often drive the actions. 

Reactions des parties prenantes face a l 'evolution des politiques fores
tieres 

Sommaire 

Ces dernieres annees, la degradation generalisee des ressources forestieres et son impact sur la biodiversite et le re
chauffement de la planete ant suscite /'attention grandissante des praticiens du secteur forestier au niveau national et 
international. En consequence, les planificateurs et /es responsables politiques sont en train de reexaminer les politi
ques forestieres, et un nombre croissant de projets ont ete lances aux quatre coins du monde dans le but de rattacher 
la conservation aux objectifs de developpement economique. 
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Neanmoins, ! 'integration veritable des besoins de developpement economique des populations locales dans !es objec
tifs de conservation des ressources forestieres n 'a guere avance. Les planificateurs des projets ant ete incapables 
d 'elaborer des strategies et des methodes permettant de traduire !es principes et !es concepts en interventions concre
tes sur le terrain (Wells, 1995). 

Une des principales raisons est que la plupart des projets de foresterie avaient tendance a concentrer leurs ressources 
et leurs efforts sur !es causes directes de la degradation de la Jaret (ex. conversion des aires forestieres en terres agri
coles, collecte du bois de feu et des aliments pour animaux par !es ruraux, commerce de faune et de flare sauvages, 
etc.), plut6t que sur !es motifs sous-jacents et mains evidents qui determinent reellement ! 'utilisation des ressources 
forestieres. 

Cet article presente un cadre analytique pour determiner !es raisons fondamentales de la degradation des forets en 
examinant !es politiques et pratiques d'utilisation des terres au Nepal dans un contexte historique et en partant du 
point de vue de differents groupements d 'interet -- ou partenaires-- qui sont soumis a ! 'influence de ces politiques. Ce 
cadre analytique peut etre egalement utilise dans d'autres pays confrontes a des problemes similaires. 

L 'article se fonde sur trois hypotheses de base: 

e Premierement, 1nalgre !'existence de nombreux partenaires ayant leurs propres objectifs sociaux, economiques et 
politiques, la plupart des politiques relatives a laforet et a d'autres utilisations des terres sontformulees de maniere 
isolee, generalement par une seule partie - le gouvernement - qui considere essentiellement ses propres interets et 
objectifs. 

e Deuxiemement, !es analyses sont generalement ejfectuees en tenant compte des politiques et pratiques actuelles, qui 
peuvent etre le fruit des politiques et actions passees. 

e Enfin, la plupart des analyses se concentrent sur des objectifi· ou des interets exprimes, en particulier ceux des 
politiques et programmes gouvernementaux, plut6t que sur !es objectifs et interets non declares qui sont souvent le 
moteur principal des actions. 

1. A Case study of Nepal's Forests and Other 
Land Use Policies and Practices 

1.1 GENERAL BACKGROUND 

Nepal, located between India (to the east, south and 
west) and China (to the north), is amongst the poorest 
countries in the world, with a per capita income of less 
than US$200 and some 40 percent of its 19 million 
people living in absolute poverty. The economy is 
dominated by the agricultural sector which contributes 
a little over 50 percent of GDP and some 90 percent of 
employment. Agricultural production is largely based 
on subsistence economy, and dominated by small 
farmers with less than one hectare average land
holding, although in places with access to motor roads 
and markets and irrigation facilities, agricultural ac
tivities are becoming commercialised. Off-farm cash 
earning activities are beginning to play an important 
role in the household economy of some of these areas. 

Based on altitude and climate which largely govern 
the country's vegetation and farming systems, Nepal 

can be divided into three agro-ecological regions - the 
tarai, the hills and the high mountains. 

• The tarai, along the southern border, is an exten
sion of the Gangetic plain and covers approxi
mately 14 percent of the Nepal's total land 
(141,000 square kilometres). The altitude ranges 
from 60 to 300 meters above sea level. The 
woody vegetation is predominately evergreen 
hardwood, and rice is the main crop cultivated 
throughout the region. 

• Hills make up 60 percent of the country's total 
land area, covering a wide altitude range (300 -
4000 m) and including diverse climatic condi
tions, woody vegetation and agricultural practices. 
Due to poor infrastructure and inadequate sup
plies of inorganic fertilisers, hill farming depends 
largely on livestock and forests for inputs and nu
trients to maintain the fertility of land. Maize, 
millet and rice are the principle crops grown in 
the region. 
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• High mountains along the northern border with 
China (2500m - 8000m) occupy roughly 24 per
cent of the Nepal's land. Although a small pro
portion of land supports sparse woody vegetation, 
the area is mostly covered with snow, and animal 
husbandry is the main source of income. 

The most recent forest survey, using aerial photos 
taken in 1979, estimated that 38 per cent of the coun
try's total area is under forest cover, with at least 10 
per cent of the land surface in the form of shrubland 
and grasslands (Nield, 1985). The management of 
forests in Nepal is constrained by a number of factors, 
including a large and rapidly growing population, 
more than 90 per cent of which lives in rural areas 
(HMGN, 1991) and depends on forests for support. 
There is a high demand for forest products such as 
firewood, fodder, timber, medicinal plants. Wood is 
the major, and in most cases, the only source of en
ergy available to the rural people (Bajracharya, 1983; 
Mahat, Griffin and Shepherd, 1987; MPFS, 1989). A 
significant amount of fodder required for livestock -
so vital for the farming systems - is derived from the 
forests (Wyatt-Smith, 1982; Mahat, Griffin and Shep
herd, 1987). The high demand for forest products 
gives rise to the urgent need to establish effective ap
proaches and measures for conservation and utilisation 
of forest resources. 

Over time, through various policies, the rulers or the 
government have influenced the country's land use 
practices, including forest land. For example, prior to 
the 1950s, the tendency had been to encourage con
version of forest areas into agriculture, in order to 
make the land productive. The new government that 
came into power in the 1950s decided to nationalise 
all the country's forests and put the resource under the 
control of the Forest Department. Since the 1970s, the 
government has implemented a community forestry 
policy which places the responsibility for forest man
agement with the rural communities. At the same time, 
it has also set aside a number of national parks and 
forest reserves (11 per cent of the total land, or about 
30 per cent of the total forest area) and created a sepa
rate Department of National Parks and Wildlife Pro
tection to manage them (HMGN, 1989). 

To what extent have these policies been effective in 
managing the country's forest resources? How have 
different groups viewed these policies, and how have 
they responded to shifts in policy emphasis? Such 
questions are critical to the understanding of the 
problems and issues of forestry management in Nepal. 

1.2 CHANGING FOREST POLICIES AND THE 

STAKEHOLDERS' RESPONSES 

Hobley and Malla (1996) describe changes in Nepal's 
forest policy through three specific periods: 

e Prior to the 1950s, when control of forest re
sources was increasingly transferred from the 
state to private individuals 

• From the 1950s to the 1970s, when forest re
sources were nationalised and managed by the 
Forest Department 

• From the 1970s onwards, when the government 
initiated nation-wide community forestry pro
grammes and set aside several blocks of forest ar
eas as reserves for wildlife conservation and na
tional parks 

The five major stakeholder groups are the state, do
nors, government functionaries and/or Forest Depart
ment staff, local leaders/elites and peasant farmers. 
NGOs have been considered here as donors, as most 
NGOs in Nepal are seen as donors, and many of them 
actually behave as donor agencies. Although peasant 
farmers could further be categorised into all sorts of 
interest groups such as caste, ethnic groups, men and 
women, this is beyond the purpose of this paper. 

1.2.1 PRIOR TO THE 1950s 

A number of studies have analysed, in general, land 
use policies and practices in place prior to the 1950s, 
and their impact. The most detailed studies include 
those by Stiller (1975) and Regmi (1978a, 1978b). 
Bajracharya (1983) and Mahat, Griffin and Shepherd 
(1986a, 1986b) have analysed the policies and prac
tices, especially from the perspective of forest re
sources. These studies, however, have tended to take 
the state's actions for granted. This section will try to 
summarise their work, focusing more on the critical 
analysis of the unstated objectives for actions of dif
ferent stakeholders. 

Until the 1950s, land was the principal source't:lfreve
nue for both the state and peasant farmers, as well as a 
source of prestige and power in the society. According 
to Stiller (1975), prior to 1743, what is now Nepal was 
a fragmented group of petty states, whose policies 
attempted to bring all land under state ownership and 
to ensure that it did not remain unproductive. Peasants 
were deliberately encouraged to convert as much for
est land as possible to agriculture in order to earn their 
living. In return, the state asked the peasants to pay a 
certain proportion - generally up to one-half - of the 
prodm;e of the land as a rent or tax. 

The state(s) also granted lands in the form ofjagir and 
birta to officials and nobles who served the state or 
king. No tax was due on such land. While jagir land 
could be kept only as long as the concerned persons 
served the state, the birta grants had no precise time 
limitation, and could be inherited and retained by 
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families until they were confiscated by the state. Many 
officials ser1ed as local functionaries, collecting taxes 
from the peasant farmers. 

This land and forest policy was maintained by the 
Shah kings during and after the unification of Nepal 
(1743-1845) and by the Rana regime (1846-1950), 
when the hereditary Rana Prime Ministers controlled 
the government administration. 

Three stakeholders seem to have played crucial roles 
in the use of forests and other land resources prior to 
the 1950s: the state, the local functionaries and the 
peasant farmers. 

As land was the principal source of income for the 
state as well as the peasant farmers, it is no surprise 
that the state tried to bring land under its control. In 
other words, although the stated objective of the state 
was to increase the tax base for government admini
stration and to use the income for the nation's welfare 
and provide the peasants with the means of livelihood, 
the underlying aim was to rule the people by control
ling their principal source of income and means of 
livelihood. 

Later, the Shah kings strengthened the army with the 
stated aim of defending the state and the people; but 
the unstated aim was to expand the territories of the 
Gorkha kingdom and build its empire. The kings 
granted an extensive proportion of lands to soldiers as 
jagir to motivate them to invade other kingdoms. 

The unstated objective of the Ranas (1846 - 1950), on 
the other hand, was to maintain peace with the neigh
bouring states and avoid invasion, control the land 
resources and rule the people. They confined the land 
grant policy to their own family members and some 
key officials. By 1950, some one-third of the coun
try's agricultural and forest lands had been granted to 
private individuals, and of that some three-fourths 
belonged to the Ranas themselves (Regmi, 1978a). 
They used the free labour and tax accrued from the 
peasant farmers to build palaces and maintain the lux
ury of the ruling families (Regmi, 1978a). 

The local functionaries fully supported and actively 
implemented the state land-use policy, as they were 
the ones who benefited most. Their own unstated in
terest was to get as much land as possible through 
jagir and birta grants, for which they did not pay any 
tax, and then to use peasant farmers as tenants to cul
tivate their lands and exact rents (taxes). In other 
words, they gradually converted themselves into local 
landlords, or rulers. 

As far as the peasant farmers are concerned, a rent of 
one-half of the crop yield was too high; the remaining 
half provided, at most, basic subsistence. As land was 

brought increasingly under jagir and birta tenures, the 
peasant farmers gradually ended up as tenant farmers, 
cultivating the land of local functionaries (landlords) 
instead of state land. The local functionaries turned 
landlords later introduced kut (contract) systems, in 
which the opportunity to till the land went to the high
est bidder. As a result, peasant farmers paid much 
higher rent: under the previous system, the peasants 
retained half of whatever was produced, regardless of 
good or bad harvests, but under the kut system, they 
had to pay rent even if crops failed. A significant pro
portion of them were eventually forced to become 
slave labourers for the jagir and/or birta holders 
(Stiller, 1976; Regmi, 1978b). They had no other op
tion but to continue to serve the local functionaries. 

While the stated objective of peasant farmers was to 
serve the government by serving the local government 
functionaries, their unstated interests were to free 
themselves from the grips of the local landlords and 
elites and to manage their own livelihoods. 

1.2.2 FROM THE 1950s TO THE 1970s 

Bajracharya (1983), Mahat, Griffin and Shepherd 
(1986a and 1986b), Gilmour and Fisher (1991), Malla 
(1992) and several other studies have analysed the 
forest policies of this period at length, but once again 
their analyses remain restricted to the interpretation of 
the government's stated aims, without questioning its 
stated objectives. The role of the outside donor agen
cies is hardly considered in the analysis. 

After the overthrow of the Rana regime in 1950, the 
new government nationalised the country's forest re
sources and placed them under the Forest Department. 
The new government also opened Nepal to the outside 
world and sought foreign aid to support its develop
ment programmes. Thus, apart from the state, local 
functionaries and peasant farmers, two other major 
stakeholders (the Forest Department and foreign donor 
agencies) became involved in forest resources. 

Now let us consider the new government's poli
cies/actions in light of the stated objectives and possi
ble unstated interests, as well as the subsequent stated 
and unstated reactions of the other stakeholders in
volved. The stated aim of nationalising the country's 
forest resources was to release the land from the con
trol of a few powerful birta holders, especially the 
Ranas, and to equitably manage them for the benefit 
of all the citizens (Regmi, 1978a). However, this ac
tion by the new government might well have been 
governed by several other unstated interests: one 
might have been to discredit the previous regimes; 
another might have been to exploit forest resources to 
generate revenue for the new government itself, as it 
needed to support its own development programmes 
and establish credibility in the eyes of the people. The 
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new government was not unaware of the way in which 
the Ranas had exported logs, especially from the tarai 
forests in the south to the bordering states of India for 
railway sleepers. The Forest Department's subsequent 
activities which concentrated largely on extraction and 
export of timbers from the tarai forests prove the 
point. 

Another action taken by the new government was to 
clear forests in parts of the tarai with the stated aim of 
resettling land-less people, mainly of migrants from 
the hills region. However, this action was also driven 
by an underlying economic interest - initially the ex
port of logs and timber from the cleared forests to In
dia and later, a tax charged for using the cleared land 
for agriculture. 

The donor agencies supported the new government's 
initiatives by providing both funds and technical as
sistance to exploit the tarai forests and to set up forest
based industries, both aimed at helping to generate 
revenue for the state. However, it appears that there 
were at least two unstated objectives of donor agen
cies, especially those in neighbouring countries: First, 
the tarai forests of Nepal also served as the most im
portant source of timber for markets across the border. 
Second, because Nepal served as a buffer between the 
largest communist and democratic countries in the 
world, donor agencies were also concerned with 
propagating their own political ideologies and influ
. encing government policies in Nepal. 

Perhaps the Forest Department staff, who were given 
full authority over forests, benefited most from forest 
nationalisation. But since there was an insufficient 
number of trained foresters in Nepal, and almost no 
infrastructure (roads, communication networks, etc.), 
in no way could the Forest Department effectively 
manage the country's forests. These foresters, how
ever, never expressed their inability to manage the 
country's forests -- doing so would have meant losing 
a government job associated with power and prestige 
in the society. Thus, although the stated objective of 
the forestry staff was to manage the country's forests, 
their underlying interest was to save their own jobs 
and to maintain power and prestige. The only way 
they could do this was by seeking the co-operation of 
local leaders and representatives. Interestingly, these 
local leaders and representatives were often landlords 
and the very people who had served as local function
aries in the previous regimes. 

The local functionaries probably suffered most from 
the nationalisation of the country's forests. Many had 
previously controlled vast areas of forests and had 
devised their own systems of exercising their rights to 
restrict peasant farmers' access to forests, exploiting 
them to serve their O\'m interests, including imposing 
obligations of gifts, free labour, etc. After nationalisa-

tion, they lost control over forests and peasant farm
ers, and therefore prestige in the society. 

The local functionaries/elites reacted to the govern
ment's decision to forest nationalisation in two ways: 
Many sought key positions in the new political sys
tem. Since they had been wealthy money lenders, it 
was not too difficult for them to be elected as local 
representatives. The other reaction was to cut trees 
indiscriminately and clear forests; (Bajracharya, 1983) 
to make the new government policy fail. 

When the Forest Department staff turned to these local 
representatives for co-operation in forest protection, 
they readily agreed, seeing an opportunity to once 
again be in control of forest resources and peasant 
farmers. In other words, both Forest Department staff 
and local representatives saw the benefit of developing 
alliances with one another in order to serve their o-wn 
unstated interests. 

Desperate to get out of the grips of local functionar
ies/elites, the peasant farmers welcomed the new gov
ernment's decision to nationalise forests. Although the 
action did not necessarily guarantee free access to 
forests, there seemed to be two major underlying rea
sons for them to support the government action. First, 
the local forest would be no longer under the control 
of local functionaries/elites. This meant no more obli
gations (gifts, free labour, etc.) in exchange for forest 
use. Second, for the peasant farmers, the Forest De
partment was removed from the village, and thus not a 
day to day concern. The peasant farmers interpreted 
this as the system that allowed almost free access to 
forests. Indeed, there were even reports (Bajracharya, 
1983) of some peasant farmers becoming involved in 
clearing forests for agriculture following the nationali
sation;;_ 

However, as the number of forestry staff increased and 
more forest offices were set up in different parts of the 
country, greater control was imposed on the use of 
forests. This often led to coercive actions, fines and 
penalties, and even to graft and bribery. Thus, strained 
relationships developed, similar to those which the 
peasant farmers had had with the local functionaries 
prior to the 1950s. In such situations, the local land
lords-turned-representatives took the side of the for
estry staff to win their confidence and maintain the 
alliance with them. 

Due to the government's own policy of clearing for
ests for generating income for the state and because of 
the peasant farmers' dependence on forests to meet 
their subsistence needs, forest resources in different 
parts of the country continued to deteriorate. The in
creased restrictions imposed by the Forest Department 
staff on the use of forests, then led peasant farmers to 
seek other alternatives to meet their economic objec-
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tives. Many peasant farmers, especially those with 
large land holdings, started to grow trees on their own 
private farmlands to secure the regular supply of forest 
and tree products to h1eet their domestic needs and to 
maintain the farming system. However, many peasant 
farmers with small land holdings and tenant farmers 
who were unable to grow trees on the land they tilled, 
had to rely on the large landholders (in most cases the 
local elites/leaders) for forest products. The peasant 
farmers were often required to work for them in re
turn. 

In other words, the local leaders/elites were able to 
manipulate the situation to meet their own unstated 
economic and political goals. On the one hand, they 
co-operated \vith the Forest Department staff to con
trol the use of forests while, on the other, they decided 
to grow trees on their private lands not only to assure 
the regular supply of forest products to meet their own 
needs, but also that the peasant farmers would have to 
turn to them for forest products. Having sufficient 
trees in their own private lands also meant that these 
local elites/leaders did not have to go to forests for 
forest products - thus avoiding their own direct con
frontations with the Forest Department staff. 

1.2.3FROM1970s ONWARDS 

There have been numerous studies and reports on for
est policies and practices from the 1970s onwards 
(Mahat, Griffin and Shepherd, 1987a, 1987b; Gilmour 
and Fisher, 1991; Gautam, 1992; Talbott and Khadka, 
1994; Malla, 1992, 1996). Not only have their analy
ses concentrated overwhelmingly on the government's 
stated objectives of community forestry, but they have 
also done so in isolation, without considering the other 
actions of the government, especially decisions to set 
aside forest reserves and to ban the felling of some 
tree species. Actions of the donor agencies are hardly 
questioned by these analyses. There has been little 
att.empt to analyse the unstated interests of the other 
stakeholders, including the outside donor agencies. 

In the 1970s, the government set aside a number of 
forest areas as wildlife reserves and national parks and 
created a separate Department of Wildlife and Na
tional Parks. About the same time, it also created a 
Department for Soil and Water Conservation. In the 
late 1970s, it introduced community forestry rules and 
regulations with provisions to hand over forests to 
local communities for protection, management and 
sustainable use. Through community forestry, it also 
intended to encourage rural communities to grow trees 
on their private farmlands by providing free seedlings. 
In the early 1980s, the felling (even on private land) of 
some selected tree species, such as Shorea robusta, 
Acacia catechue, Michelia champaca, etc., was 
banned. The stated objective for these actions by the 
government was to protect the environment, preserve 

wildlife and biodiversity, meet the basic needs of rural 
people, support agricultural production, and thereby 
contribute to the process of rural development. Thus, 
unlike during the previous two periods under review, 
the government expressed an overwhelming concern 
for forest resource conservation and for the need to 
meet the rural communities' requirements of forest 
products. 

Such a radical decision by the government, particu
larly the idea of handing over forests to rural commu
nities through community forestry raises several ques
tions. For example, why did the government suddenly 
decide to set aside forest reserves and national parks? 
Why did it suddenly decide to turn around and hand 
over to rural communities the very forests which it had 
nationalised only two decades earlier? How committed 
is the government in the stated objeCtives of its policy 
decisions? Have the above objectives been achieved? 
If yes, to what extent? If no, why not? What have been 
the underlying interests of the government behind 
such a policy decisions? How did the different 
stakeholders respond to such a shift in the government 
forest policy? What have been the stated and unstated 
reasons for their actions? 

Let us try to find answers to these questions. From the 
1950s to the 1970s, the major stakeholders remained 
the same, however, as will become evident later, the 
outside donor agencies became increasingly influential 
and started to play a key role in decision making. Al
most all of the forestry development and conservation 
activities in the country are funded by foreign donor 
agencies. Never before have these donor agencies 
been so concerned for rural development and envi
ronment protection as they are today. 

Why have the donor agencies been so concerned, and 
so willing to increase the level of funding to support 
the government's forest conservation and community 
forestry programmes, especially at a time when their 
ovm countries were undergoing a period of economic 
crisis? 

It seems that the donors' actions at the time were gov
erned by events in their own countries as well as inter
national levels. First, due to an increasing tensions 
between the world superpowers, especially throughout 
the 1970s and 1980s, donor countries always felt the 
need to maintain their presence in order to influence 
the government with their own political ideologies. 
Second, the rapid deforestation in the Hinmlayas and 
other parts of the world, and its subsequent impact on 
the lives of the rural communities and general envi
ronment led the international donor communities to 
consider the need to protect the wildlife and forest 
biodiversity (Eckholm, 1976; World Bank, 1978). 
They started to put pressure on the national govern
ment to set aside forest reserves and agreed to provide 
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funds and other necessary support needed to protect 
the reserves. Third and most important, due to eco
nomic crisis including market saturation in their own 
countries, donor agencies were desperate for opportu
nities to develop, market new technologies and prod
ucts and to employ their own people. Some donor 
agencies even started to compete with one another. 
Thus, the concerns expressed by donor agencies for 
the conservation of forest biodiversity, although im
portant, could well have been driven by such under
lying interests. 

Government actions during this period are no more 
straightforward. For example, although community 
forestry rules and regulations were meant for the en
tire country, their implementation has been confined, 
even 'after nearly two decades, to the hills region and 
outside the protected areas. A community forestry 
project in the tarai region was planned and imple
mented, but was closed down soon after. Therefore, if 
the government is really concerned about meeting 
rural communities' forestry related needs, then why 
has it been iinplementing community forestry only in 
the hills region and outside protected areas? What 
about rural communities residing in the tarai region 
and in or around the protected areas, where the gov
ernment has placed armed forest guards and armies? 
How do they meet their requirements of forest prod
ucts, and what policy provisions does the government. 
have for meeting the needs for forest products of the 
rural communities in these areas? When the govern
ment started a community forestry project in the tarai 
why did it close the project down without giving it 
sufficient time to test and evolve as it did for those in 
the hills region? While it intends to encourage private 
planting by providing free seedlings, why has it then 
banned the felling of some tree speci~s, including 
those on private lands? 

There appear to be at least four underlying reasons. 
First, by the 1970s the forest sector was no longer a 
major source of revenue for the state. The government 
had started to generate relatively substantial income 
from other sources such as tourism, industry, exports, 
etc.,, in addition to the increased amount of foreign aid 
flowing into the country. In fact, the fm1ds received 
from foreign donor countries for forestry activities in 
the 1970s and 1980s accounted for several times more 
than the revenue provided by the forestry sector. 

Second, the forest resources of the hills region gener
ated little revenue, so there was no real need for the 
government to invest its scarce resources and therefore 
had very little to lose by handing over the degraded 
forests of the hills region to rural communities. On the 
other hand, the government has used armed guards to 
maintain its firm control over the commercially valu
able tarai forests. Moreover, as the foreign donor 
agencies were willing to support conservation and 

community forestry related activities, the government 
saw the opportunity to create forest resources in the 
denuded hills region with almost no investment of its 
own money. Also, there was potential income for the 
government through national parks and wildlife con
servation (tourism). 

Third, the hills region represents the highly populated, 
but economically less developed area of the country 
(Gurung, 1969, 1971). The government has been con
cerned about the development of the region, not only 
to improve the well being of hill people, but also to 
gain their support for the government. From the early 
1960s through to the beginning of the 1990s, the gov
ernment operated under the party less panchayat politi
cal system in which all other political parties in the 
country were banned. By the 1970s the increasing 
anti-government political activities in different parts of 
the country had started to cause concern. The govern
ment responded by increasing funding for various 
development activities, thereby gaining support from 
rural communities. At about the same time, relation
ships between the world superpov.rers had started to 
become increasingly tense. As discussed earlier, one 
of the underlying interests of the donor agencies had 
been to seek the government's favour for their own 
political ideologies. In other words, both the govern
ment and donor agencies saw benefits in helping one 
another to serve their own underlying interests. It is 
then hardly surprising that there has been an increased 
influence of donor agencies in the country's develop
ment programmes since the 1970s. Thus, the extent to 
which the government has been committed to its own 
stated objectives of forest resource conservation is in 
question. 

Finally, as to the government decision to ban the fell
ing of some trees (even on private land), the policy 
applies to all stakeholders except the government it
self. The government has been issuing permits to har
vest these tree species through commercial companies, 
especially its own timber corporation (Timber Corpo
ration of Nepal). There are a number of underlying 
reasons for such a policy. First, the ban includes those 
speciesiii which are the country's most commercially 
valuable, because of a fear that the people might har
vest these important tree products from the govern
ment forests and claim them to be from their own 
lands. 

In some parts of the hills region, at least in areas 
where the field programmes have been reasonably 
well planned and implemented, some positive contri
butions of community forestry to rural development 
and environment protection has become more evident 
(Branney and Dev, 1994; Jackson and Ingles, 1994; 
Hunt, Jackson and Shrestha, 1995; Blockhus et al., 
1995). In some villages where rural communities are 
in control of local forests, the condition of forests has 
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improved dramatically: wild animals have returned 
(EDAW, 1994), and the supply of forest products far 
exceeds the communities' demands for subsistence 
needs (Jackson and Ingles, 1994; Jackson et al., 1995). 
Some of these communities have started to express 
interests to supply the excess products to the nearby 
markets and to use the income for their village devel
opment. But, have these communities been able to use 
and have benefited from the improved resources? For 
this, we need to look into the responses of the peasant 
farmers, local elites/leaders and Forest Department 
staff. 

As far as the peasant farmers are concerned, they have 
generally been the silent observers. They are not so 
sure about the government policy of community for
estry. For them the concept of community forestry is 
sound, but just handing forests over to mral commu
nities for control and management may not necessarily 
translate into better management of the resource and 
equitable distribution of benefits among the users. 
There are even cases where some poor peasant farmers 
have suggested the Forest Department retain control of 
forests because of fear that if given to rural communi
ties, forests would in practice be controlled by local 
elites, essentially returning to the pre-1950s situation 
(Malla, 1992). Indeed, the doubts and fear of the peas" 
ant farmers are not unfounded for the very reasons 
explained earlier. 

The government's current approaches to community 
forestry seem to emphasise the need to meet the sub
sistence needs of fodder, firewood, timber etc. Peasant 
farmers are more interested in programmes which 
would not only meet their subsistence needs, but also 
help them move away from the subsistence economy. 
Indeed, in some rural areas, because of the rapid so
cio-economic changes (building of roads, schools and 
other infrastructure, and expanding market activities), 
many peasant farmers are finding it increasingly hard 
to manage such changes with an income based on the 
average per capita land holding of less than 0.5 hec
tares (Malla, 1992): 

We are interested in programmes that not 
only meet our subsistence needs of fodder 
and firewood, but also assist us in generating 
cash income so that we can cope with 
changes and meet our new demands; so that 
we can send our children to schools, buy their 
books, note books and pens and pay school 
fee; so that we can buy some other essential 
items that are now needed to manage lives 
and households and which we can not pro
duce on our lands. (Pers. comm. Villagers, 
Chhatrebanjh, Kabhre Palanchok District, 
1990) 

The peasant farmers, particularly those residing near 
the national parks and other protected areas, who have 
been denied access to forest products do not believe in 
the government community forestry policy at all. For 
them, the policy reflects of the typical government 
attitude, as well as the inability of its Forest Depart
ment staff to manage the country's forest resource, 
rather than its concern for rural communities' forestry 
needs: 

The government wants to plant trees on 
grazing and other bare lands and protect the 
remaining forests. Because the government's 
Forest Department can not do this on its own, 
they want to 'use' us to plant and protect for
ests. But once the forest is grown the gov
ernment will take it back. If the government 
really cared for rural communities then why 
are we not allowed to collect forest products? 
The government has put guards and army 
men to protect the forest from us, do you 
think it cares for rural people? The govern
ment does not realise that the very people 
whom it has employed to protect forest from 
us are themselves cutting trees and killing 
wild animals. (Pers. comm. Villagers, 
Tarkeghyang, Sindhu Palchok District near 
the Langtang National Park, 1990) 

Recent studies indicate more peasant farmers are 
growing an increasing number of trees on their own 
land (Malla, 1992, 1996; Carter and Gilmour, 1989; 
Carter, 1992; Robinson and Joshi, 1993), although 
most farmers who have been able to grow trees are 
large land-holders (Malla and Fisher, 1987). However, 
analysis of the types of trees grown by the peasant 
farmers reveals that the seedlings supplied by the gov
ernment or project nurseries represent a very small 
proportion; the majority are protected species and 
have regenerated naturally. There are reports of peas
ant farmers actually uprooting the naturally regener
ated seedlings of these commercially valuable, yet 
protected species in order to avoid any future prob
lems. 

Unlike the peasant farmers, the local leaders and elites 
have appreciated the idea of community forestry and 
expressed support for this policy. In recent years, 
these leaders are reported to have been pressuring the 
District Forest Offices to speed up the process of 
handing forests to them. Their stated objective is to 
contribute to forest resource conservation and the de
velopment of their own villages. 

The unstated objective of these leaders is to gain con
trol over forest resources and enjoy the benefits pro
vided by community forestry and other new opportu
nities. Indeed, many of these local leaders are now 
chairpersons of forest committees which facilitate 

260 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



STAKEHOLDERS' RESPONSES TO CHANGES IN FOREST POLICIES 

their access to forest offices and jobs, as well as op
portunities for participation in seminars, workshops, 
study tours, etc. They use this as a means to reinforce 
their power over their fellow villagers. They keep new 
knowledge and information gained in the training and 
study tours to themselves, which accounts for the inef
fectiveness of most training programmes designed for 
the villagers. They support foreign aid as long as such 
support strengthens (or does not threaten) their credi
bility and status. 

Among stakeholders, the Forest Department staff 
seem to have been most affected by changes in forest 
policy, and have shown mixed responses to the gov
ernment's various decisions on forest policies since 
the 1960s. They were very supportive of government 
action to set aside forest reserves and to ban the felling 
of some commercially important tree speciesiv, but 
there has been mixed response to new forest policy 
(especially community forestry). While some appreci
ate and understand the rationale for such policy and 
the opportunities it creates for new professionalism, 
many others, particularly those who enjoyed holding 
power and prestige under the old policy, seem to be 
reluctant to implement the new policy. They believe 
that forests should remain under the control of the 
foresters, and that access to forests by rural communi
ties should be restricted. Therefore, the unstated ob
jective of these forestry staff may well be to see com
munity forestry policy fail. However, regardless of 
their views, today community forestry in the hills re
gion of Nepal is being launched on such a scale that 
these foresters have no choice but to conform to the 
government policy, at least for the time being. Mean
while, they support the flow of foreign aid money into 
the country, as it provides them with opportunities for 
tours and studies in other countries. In other words, 
although they do not fully support the policy, they 
benefit from the opportunities provided by foreign aid 
for community forestry. 

As mentioned earlier, implementation of community 
forestry activities in some villages has resulted in re
generation and increased productivity. These forests 
can now supply much greater quantity of forest prod
ucts than the amount needed by the rural communities 
to meet their subsistence requirements, and rural 
communities now want to sell excess products in 
nearby markets and to use the income for their village 
development. This has given rise to distinct views 
among foresters who have been pro-active about 
community forestry: One regards community forestry 
as a means to the end, whereas the other sees it as an 
end in itself. 

For the group that regards community forestry as an 
end in itself, regeneration (and protection) of forests is 
the first and foremost priority. Rural communities are 
important as long as they co-operate; they may benefit 

from such forests, but only to meet their subsistence 
needs. One senior government forest officer said to the 
author: 

Today community forestry in Nepal is not the 
same as it was in the late 1970s and early 

1980s when I was actively involved in its 
promotion in the field. I was, and am still, 
more concerned for the greening of the hills 
region. To me not only is the concept of "for
est user groups" new, but also that the grow
ing view to allow such groups to use forests 
for purposes beyond subsistence needs is 
alarming. Opening up the recovered forests 
for commercial utilisation by rural communi
ties may well lead to the rapid exploitation of 
the resource, hence back to the previous 
situation (Pers. comm. Senior Forestry Offi
cer, Forest Department, 1994) 

The views of the group that sees community forestry 
as a means to an end are far reaching, and consider 
rural communities (particularly the peasant farmers) as 
central to community forest management. The peasant 
farmers will participate in forestry programmes if they 
see genuine benefit in participation, managing the 
forest resource in ways that will contribute not only to 
their own well being, but also to improving both the 
condition and productivity of the resource. Indeed, 
this is already happening in some villages. 

Such differences in views are likely to become even 
more pronounced, as community forestry activities 
expand to wider area of the hills region and as the new 
forests start to yield benefits. 

2. Discussions and implications 

We have looked into Nepal's forest and other land use 
policies and practices in different time periods, and the 
response of various stakeholders. The case study pro
vides very useful insight into the ways forest and other 
land use policies are formulated and implemented. 
Some of the important lessons are as follows: 

First, throughout history land resources have played 
the key role in the country's socio-economic and po
litical change. Land has been the main (often the only) 
means of livelihood for peasant farmers, and the pri
mary source of income, and therefore power and pres
tige in the society, for the other stakeholders (includ
ing the state). 

Second, the changes in forest and other land use poli
cies that the different rulers or national governments 
have made were largely governed by their mvn socio
economic and political goals. Up until the 1970s, for
est resources constituted one of the major sources of 
income for the state, or the rulers. Policies were 
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largely geared towards exploiting the resource to gen
erate as much income as possible. While the stated 
aim for this was to generate revenue for the welfare of 
the state, the unstated aim was to use the income to 
build their own palaces (before 1950s), or to gain sup
port for the new government administration to stay in 
power. Thus, the underlying reasons for the decision 
to nationalise the country's forest resources in the 
1950s was to secure this important source of income 
and, at the same time, to discredit the powerful birta 
owners, most of whom belonged to the previously 
ousted regimes. 

Similarly, decisions to set aside blocks of forests as 
national parks and wildlife protection areas and to 
introduce community forestry were made to derive 
both economic and political gain from the opportuni
ties provided by the rising environmental concerns 
around the world and by increased tensions between 
the world superpowers throughout the 1970s and 
1980s. For example, community forestry policy has 
been implemented only in the hills region, primarily 
because the hills forests had not been so important in 
terms of generating revenue for the government. 
However, a significant proportion of the country's 
population lives in the hills region, making it politi
cally very important. As the outside donor agencies 
were willing to provide funds (mostly grants) to sup
port community forestry and other rural development 
activities in the area, the government saw an opportu
nity to establish its own credibility with the people and 
to get the degraded countryside planted with trees at 
the same time, without having to invest its own scarce 
resources. 

Third, because the government has always tended to 
formulate forests and other land use policies with its 
own socio-economic and political goals, it has con
sciously or unconsciously ignored the perspective of 
the other stakeholders that were affected in one way or 
another by its actions. In the process of changing poli
cies to meet its own vested interests, the government 
shifted the locus of control over forest resources from 
one stakeholder to another, affecting their relative 
status and position. These stakeholders reacted to 
safeguard their own position and interests, which often 
resulted in compromises and the development of alli
ances between stakeholders. 

This case study shows how stakeholders compromised 
with one another to serve their own unstated interests. 
For example, when the government decided to nation
alise the com1try's forest in the 1950s, it shifted con
trol from the local elites/landlords to the Forest De
partment staff. This, in tum, created a condition for 
the Forest Department staff and the local elites (turned 
local representatives) to co-operate with one another 
to serve their own unstated interests. Then, in the 
1970s, the government's introduction of community 

forestry shifted the control from Forest Department 
staff to rural communities, which in tum forced the 
Forest Department staff to compromise between their 
job status and new economic opportunities provided 
through foreign aid. Similarly, during the 1970s, 
growing environmental concerns as well as tensions 
between world superpowers created a condition under 
which the national government and outside donor 
agencies co-operated with one another to serve their 
own vested interests. 

Fourth, alliances have been established mostly, and 
, often only, between the powerful stakeholders. The 
weaker stakeholders have been unable to push their 
unstated interests and form alliances with the powerful 
stakeholders. Amongst stakeholders, the peasant farm
ers are the weakest, and yet they are the ones who 
depend most on forests and are affected most by their 
degradation. They have been unable to push their own 
unstated interests, despite the fact that they are con
stantly blamed for destroying forests and trees - their 
very means of survival. 

Most forests that have been handed over as commu
nity forests have yet to provide genuine benefits to the 
peasant farmers. Forest committee members are more 
often than not the local elites/leaders. Both the com
mittee members and Forest Department staff have 
emphasised the protection and limited use of forest 
resources. Cutting of green trees is, in most cases, 
prohibited. There have even been reports of Forest 
Department staff taking action against villagers for 
harvesting forest products from the community for
ests. 

In fact, it is in the interest of both the community 
leaders and Forest Department staff to see that com
munity forests remain off-limits: the Forest Depart
ment staff will see the forest protected and preserved, 
and the local elites/leaders/committee members, who 
have trees on their lands, will be the only source of 
forest products for the peasant farmers. In this way, 
both stakeholders help meet each other's unstated in
terests and continue to reinforce their authority on the 
peasant farmers. 

Interestingly, these peasant farmers figure quite 
prominently in the stated objectives of any policy de
cisions by the national government a~d donor agen
cies, and even the local leaders' and Forest Depart
ment staff. Yet, this is the very group which has al
ways been marginalised in the process of compro
mises and developing alliances. In other words, the 
powerful stakeholders have been very successfully 
using the peasant farmers to serve their own socio
economic and political interests. 

Finally, while formulating forest and other land use 
policies, the tendency of the national government has 

262 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



STAKEHOLDERS' RESPONSES TO CHANGES IN FOREST POLICIES 

been to focus on specific problems or crises facing it 
at that particular time, rather than taking a holistic 
view. In other words, their approach to the policy 
formulation has been rather reactive. As a result, pol
icy objectives have been too narrow and lacked flexi
bility and vision. The decision to nationalise the 
country's forests in the 1950s, to introduce community 
forestry in the 1970s, and to set aside large blocks of 
forest reserves and national parks all reflect the na
tional government's reactionary approach to immedi
ate problems and opportunities at the national and 
international levels. 

In conclusion, the following lessons seem to be critical 
to the formulation and design of forestry policies, pro
grammes and projects that aim to reconcile conserva
tion and economic development objectives: 

In order to determine the real cause of forest degrada
tion, an analysis of forests and other land use policies 
and practices should be done in the context of current 
and past policies and actions; the way forests and 
other lands are used today may directly relate to past 
policies and actions. 

Different stakeholders view the policy from the per
spective of their own social, political and economic 
interests or goals. Moreover, the stated objectives or 
interests of different stakeholders, including those of 
the state, are also accompanied by unstated objectives, 
and it is often the unstated interests that actually drive 
the actions. Each stakeholder interprets and manipu
lates the policy changes in ways that best serve its own 
interests, especially the unstated interests. Therefore, 
any change in forest and land use policy will affect 
stakeholders differently and their positions on the use 
of resources will change accordingly. 

Aµy project or programme which is designed to pro
mote forest resource management involving rural 
communities will first need to develop an under
standing of this complex relationship between forests 
and the various stakeholders' socio-economic and 
political objectives, both stated and unstated. 

The question is how can we go about developing an 
environment, or "platform" whereby all the 
stakeholders can take part in policy formulation? How 
can we go about developing policies that all 
stakeholders can have confidence in, or in ways that 
no stakeholder's position· is threatened? In other 
words, how can we create an environment whereby 
the different stakeholders can feel confident to express 
their own, and consider the other stakeholders', stated 
and unstated interests? 
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~ Table: Forest resource use in Nepal- actions of different actors with incentives, stated and unstated objectives over different periods of 
time (Source: Malla, 1996) 

Action by 

Prior to 1950s 

(a) State 

" Put all the land under the state 
ownership; forest was open to 

cultivation; and encour
conversion of as much 

forest land as possible to agricul-
ture. 

or state l 

" Exported timber, to (bor-
dering states)2. 

Incentive for action 

" Revenue for the state. Peasant 
paid to the state a rent or tax 
equivalent to 50% of the produce 

cultivated. 

" Services of the nobles and priests 
to the 

" from 

Stated objective 

.. 1" make the I.and fully produc-

• 1 n generate revenue for the 
of state. 

" To use the country's forest re
source more wisely (green 
Nepal's wealth!) 

Unstated objective 

1 During and after the unification of petty states, a substantial proportion of land was granted to nobles and soldiers as salary (Jagir and birta). The land resource was progres
sively put under the control of the individuals and by, 1950, at least one-third of the total cultivated land and large forest areas in the country were under birta tenure and of that 
75% was assigned to the members of the ruling Rana regime (1846-1950) (Regmi, 1978). 
2 During the last qua1ter of the nineteenth century until the end of their rule, the Ranas used to supply logs for railway sleepers in India (Mahat, et al., 1986). 
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(b) Local government functionar
ies 

• Encouraged clearance of as much 
forest land as possible. Get hold of 
as much jagir and birta grants as 
possible. 

• Employed peasants as tenant 
farmers to farm their own land. 

• Later started kut (contract or bid) 
system to tenant farmers. Provided 
loan to the peasant. 

( c) Peasant farmers 

" As the peasant required to pay to 
the state up to produce 

.land, 
provided 

• No tax had to be paid to the state 
for lands under jagir or birta ten
ure. 

• Exacted 50% or even more (un
der the kut system) of the produce 
of the cultivated land without any 
labour and without any rent being 
paid to the state. 

Survival. 

right to the 
was based on their regular 
ment of the rent to the state (or to 

" To serve the king and the state. 

" To increase the productivity of 
land and increase the revenue of 
the state. 

• To contribute to the economic 
development of the nation. 

~ To serve the king and the state. 

mcrease pi 
and increase the revenue of 

the state. 

" To gain wealth and prestige in the 
society and rule the peasant. 

" To continue to serve (or aspire to 
the higher position of) the gov
ernment. 

• To maintain status quo. 

To manage their own and fami
lies' 

Later to 
grips of 
lenders. 

the 

3 As more lands were gradually granted as jagir and birta to nobles, the peasant farmers became tenant farmers of the jagirdars and birta owners. Many of them were forced to 
tum into slaves and bonded labourers. 
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During 1950s-1970s 

(a) State 

" Nationalised the country's forests7 

in 1957 and passed Forest Act in 
1961. 

• Placed forest management 
authority on the Forest Dept. 
Strengthened Forest Dept. and es
tablished Forest offices in different 
parts of the country4 

• Initiated resettlement programme 
by opening up some Tarai forest, 
several wood-based industries in 
the Tarai region and exported tim
ber to India5. 

countries. 

" Forest as one of the main sources 
of income for the new govern
ment. 

" Nationalisation of forest was seen 
by new government as further in
centive to disempower the birta 
holders. 

• Support from the foreign donor 
agencies for forest activities such 
as timber extraction, setting-up 
new forest based industries. 

4 When the forest resource was nationalised, there were less then a dozen trained foresters in the whole country. 

5 Mainly in the Tarai plain area of the south where valuable timber resource existed. 

• To manage the forest more effec
tively. 

• To distribute the income from 
forest equitably to the people 
through nationalisation. 

" To use the resource for the wel
fare of the nation. 
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" To get hold of the valuable forest 
(timber) resource. 

" To generate as much revenue as 
possible by exporting logs to In
dia. 

• Use foresters to keep people out 
of the forests. 
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(c) Forest department staff 

• Supported the government for
estry policy. 

• Never ever expressed to the state 
their incapacity to manage the 
country's forest resource. Always 
pretended that everything was fine. 

.. Employment and income. 

" High status government position. 

" Opportunity for training in for-
eign countries 

Local functionaries lo- elites I leaders 

negatively to 
new government's forest policy. 
Lost interest to the management 
of the forest previously under their 

to 

., Rather disincentives for the ma
jority - lost the titles. 

" For some new opportunity for 
cash income and access to land 
through resettlement schemes. 

" To help achieve the stated objec
tives of the government. 

" To serve the state. 

" To help save the forest resource. 

" To support the ne\v political 
system and new 

111 To support the forest policy of 
the new government. 
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" To save forests and the job. 

" To keep people out of the forest. 

" To receive local leaders support 
to keep people out of the forests. 

.. ama~I. of the new 

" To get access to the impmtant 
political position and continue to 
get 

" 
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Table 2 continued 
Action by 

(e) Peasant farmers'" 

., Supported the new government 
action. 

" Some took the opportunity to 
clear the forest for agriculture. 

" Migrated to the Tarai for land 
grants (resettlement scheme). 

Since 1970's - To Date 

Failures of the previous devel
opment efforts, and continued 

led to 

.. uecmea to to rural 
development and environment. 
Support to community forestry, 
water-shed and wildlife conser
vation programmes. 

Incentive for action 

• Relatively better opportunity for 
livelihoods and access to land in 
the Tarai (resettlement scheme). 

" Free access to forest resource as 
government's Forest Dept. was 
unable to control the forests 

" upportumty to test new devel
opment philosophies. 

" Opportunities for research and 

Stated objective 

"' To support the new government 
forest policy. 

.. To assist 

" 

" To participation in 
forest resource conservation. 
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Unstated objective 

"' To manage their own and fami
lies' livelihoods. 

" To get free access to forest 
products without being seen by 
the Forest Dept. staff. 

a dommant role m re
search and technology genera
tion. 
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(b) State 

,. Issued community forestry rules 
and regulations. 

.. Established Dept. of Soil Con
servation and Dept. of National 
Parks and Wildlife Conservation. 
Established a number of forest 
reserves, wildlife and national 
parks and initiated several for
estry and watershed management 
projects in the country. 

.. Imposed ban on export of logs. 

.. Established Forest Offices in all 
75 districts. 

.. Developed Master Plan for For
estry Sector. 

.. Two things prompted the initia
tion of community forestry and 
wildlife and national park activi
ties: (i) forestry sector was no 
longer the major revenue earner 
for the government. (ii) donor 
agencies were willing to support 
these activities. The money re
ceived from the donors was much 
greater than the revenue from for
ests. 

.. Opportunity to create new forest 
resource with the help of the do
nor agencies . 

" Income from national parks 
(tourism). 

pro fess1 on-

.. IS 

,. To protect forests and conserve 
wildlife. 

• To promote rural development 
through forestry. 

.. To meet the basic need of rural 
people and support agriculture 
production. 

.. To prevent soil erosion and land
slides. 

" To handover all the accessible 
forests to local people for sus
tainable use and management. 
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,. To attract as much foreign aid 
money as possible showing the 
cause of deforestation. 

.. To plant as many hectares as 
possible while donor agencies 
are willing to support for this 
activity and use people as la
bourers. 

" To set aside areas for games and 
hunting for ruling families and 
other elites . 

" To limit villagers' access to the 
forests for basic needs only. 
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d) Local leaders and elites 

• Supported the programme of 
community forestry. 

.. Initiated forestry programmes in 
the villages. 

" Developed ties with Forest Dept. 
staff. 

.. feeling about 
ofhandirtg over forests 

• Funds for development activities 
in the villages. 

.. Study tours and seminars. 

" Credibility in the village. 

em-

• To help develop forest resource 
in the village. 

" To serve the state . 

Cl> resource 

serve state. 
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• To capture the benefit provided 
by community forestry e.g. jobs. 

" To win the confidence of forestry 
officials and then gain control 
over the resource and fellow vil
lagers. 

" own 

.. L.U.1.1.L.t.i,&;,, in local 

@ 
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i There are mixed reports on this. Some studies claim 
that government's decision to nationalise the country's 
forests in the 1950s did not have much impact, as peo
ple in villages do not seem to know about the forest 
nationalisation (Gilmour and Fisher, 1991). Other 
studies report that villagers in some areas have be
come involved in the indiscriminate cutting of forests 
(Bajracharya, 1983). It is difficult to evaluate these 
reports. It is hard to imagine that the local functionar
ies/elites, whose jobs had been to collect taxes from 
the peasant farmers for the government and pay regu
larly to the Bada Hakim (Chief Officer) posted in dif
ferent parts of the country, would have been unaware 
of the government's decision to nationalise forests. In 
fact, when the Panchayat system of party-less politics 
was introduced by King Mahendra in 1961 - after the 
forest nationalisation in 1957 - the government dis
tributed several thousand radios to all the elected 
Pradhan Panchas (the heads of the village Panchayat 
Councils) to propagate the philosophy of panchayat 
politics. The radio news broadcasts often included 
information on the government's decision to national
ise forests. It is not impossible that the local function
aries (turned local leaders) kept the information to 
themselves, or presented to their fellow villagers in a 
distorted forms. In a way, the radios also symbolised 
power and authority, as they were transferred to the 
newly elected Pradhan Panchas after every election. 

ii Again, there are mixed reports on the extent to which 
ordinary peasant farmers were involved in clearing 
forests following nationalisation. Today many peasant 
farmers seem to be unaware of the government deci
sion to nationalise the country's forests in the 1950s 
(Jane Carter, pers. comm, 1997). However, again it is 
difficult to judge after such a long time. It is possible 
that the peasant farmers had heard about the govern
ment's decision at the time, but as the decision was not 
implemented for a long time, especially in remote vil
lages, the peasant farmers in such areas gradually for
got about it. However, the issues of forest nationalisa
tion resurfaced in later years when cadastral surveys 
were carried out to mark the private land holdings and 
to issue land certificates to individuals. The survey 
teams also insisted that foresters make sure that the 
public forest areas were not treated as private hold
ings, and there were reports of problems between sur
vey team members and peasant farmers. In fact, the 
cadastral surveys have often been interpreted by the 
rural communities as a way of implementing the gov
ernment's policy on forest nationalisation (Malla, 
1992). There are instances where private lands were 
declared as forest lands, and where forests areas were 
converted into private holdings. There are several 
cases still pending in the courts. 

iii More recently, due to the shortage of timber in the 
market, the timber price, especially that of Shorea 
robusta, has increased by several fold (Malla, 1992). 
People now have started to compare the price of sal 
timber with the price of gold. 

iv The ban on felling of commercially important trees 
on private lands is in the interest of the Forest De
partment staff, partly because it safeguards their posi
tion (policing jobs), and at the same time allows them 
to impose their authority on the people. 
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POLICY ISSUES 
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Patrimonial Mediation and Management Subsidiarity: Managing 
Pluralisni for Sustainable Forestry and Rural Developnient 
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The authors dedicate this article to the memory of their colleague and friend Professor Maminiana Razafindrabe, 
Director of the "Centre d'etudes et de recherche sur la gestion des ressources renouvelable" in Antananarivo. 
Madagascar has lost a great intellectual and humanist, a man of vision and affection, a man who loved his country 
with a passion and who marked those around him. 

Abstract 

To assert that pluralism can be managed for sustainable forestly and rural development is something of a revolu
tion! 

First and foremost, it calls into question the notion that decision-makers are all-powerful and all-knowing. It also 
calls into question the administrative management of forest resources; and implies taking afresh look at the role 
and responsibility of the many different players involved in forests and their resources. Finally, it provides the 
opportunity to look beyond the forest per se and to consider forest management in terms of an approach combin
ing intersectoral land use management, rural development and the sharing of the benefits of forest resource use. 

How does this apparent consensus in favour of greater local management of renewable forest resources tie in 
with the emergence of new forms of more decentralized and more equitable social, economic and political or
ganization? Indeed, such radical changes will certainly not be without consequences. What problems or 
contradictions arise when such structural and institutional changes are put into effect simultaneously? Is it simply 
a question of practical considerations (which institutions? which prerogatives? which procedures? what costs? 
who is responsible? who judges?) or are more political questions also involved (which authorities? which pow
ers?) Finally, what are the social, economic and political issues and risks involved (at what spatial, social or 
administrative level locally, regionally and nationally?) in implementing a local renewable resource management 
scheme for States in the process of rehabilitation? 

First, this paper examines some of the changes needed in order to take account of and manage pluralism. In so 
doing it shows the political principles being overturned and the concrete experiments already under way. Wes/tall 
look at the characteristics and the scope of pluralism and ask why there is a radical change in how forests are 
perceived (1. Toward "plural forest")? How should we manage the numerous players and the often contradic
tory and incompatible uses and interests surrounding a single resource or a single area and, at the same time, 
solve the problem of open access? It is no longer a question of providing the technical solutions enabling the 
right decision to be taken. It is a question of coordinating the actions of the players through a decision-making 
process and the emergence of decentralized management institutions backed by those very players. It may then be 
possible for the parties involved to decide together on the objectives to be met and the rules to be followed. The 
part of the paper dealing with "what to do" proposes a social contract for nature within the context of effective 
decentralization of forest resource management (2. Managing pluralism). Will the new players involved be able 
to come to grips with the upheavals resulting from this new approach to forest management and will those with 
something - possibly a lot - to lose be able to withstand those upheavals? Is this realistic and what are the risks 
involved? It is also worth asking whether this new system of management will be more viable, more efficient and 
more equitable than previous ones. This is the paper's closing topic, (3. The risks and limitations of managing 
pluralism). 
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Mediation patrimoniale et subsidiarite: Gestion du pluralisme au 
service de la foresterie et du developpement rural durables 

Sommaire 

Ajjirmer que le pluralisme peut etre mis au service de la foresterie et du developpement rural durables revet un 
caractere revolutionnaire I 

Pour commencer, cela demande de remettre en question la notion de decideurs omnipotents et omniscients. Cela 
remet egalement en question la gestion administrative des ressources forestieres, ce qui revient a considerer sous 
un nouvel angle le role et !es responsabilites des multiples acteurs concernes par !es forets et leurs re!<;sources. 
Enfin, cette approche offre une perspective qui va bien au-dela de la foret en soi et envisage l 'amenagement fo
res tier dans une optique conjuguant la gestion intersectorielle de !'utilisation des terres, le developpement rural 
et le partage des avantages derives de I 'utilisation des ressourcesforestieres. 

Comment ce consensus apparent en faveur d 'une plus grande participation locale a l 'amenagement des ressour
ces forestieres renouvelables est-ii lie a l 'emergence de nouvelles formes d 'organisation sociale, economiquf! et 
politlque plus decentralisee et plus equitable? En effet, des changements si radicaux ne seront certes pas depour
vus de consequences. Quels sont !es problemes ou contradictions sou/eves lorsque ces transformations 
structurelles et institutionnelles sont mises en pratique simultanement? S'agit-il simplement d'une question de 
considerations pratiques (quelles institutions? quelles prerogatives? quelles procedures? quels couts? qui est 
responsab/e? qui arbitre?) OU des questions d'ordre p[us politique imp/iquant ega[ement (quelles autorites? 
quels pouvoirs?). Enfin, quels sont !es problemes et risques sociaux, economiques et politiques en jeu (a quel 
niveau spatial, social OU administratij, a f'echefon [ocal, regional et national?) dans [a mise en C£UVre d'un plan 
de gestion locale des ressources renouvelables pour des Etats en cours de relevement? 

Tout d'abord, cet article examine certains changements necessaires a considerer dans la gestion du pluralisme. 
Ce faisant, il montre le renversement des principes politiques et !es experiences concretes deja en cours. Nous 
examinerons !es caracteristiques et le cadre du pluralisme et nous nous demanderons pourquoi on assiste a un 
changement radical dans la perception desforets (J. Vers une ''foret plurielle'}? Comment devrait-on gerer !es 
nombreux acteurs, et !es utilisations et interets souvent contradictoires et incompatibles gravitant autour d 'une 
ressource ou d'une zone donnee et, en meme temps, resoudre le probleme de l'acces libre? JI ne s'agit plus de 
fournir des solutions techniques permettant de prendre la Juste decision. JI s 'agit de coordonner !es actions des 
parties en jeu grace a un processus decisionnel et l 'emergence d 'institutions de gestion decentralisee soutenues 
par ces memes parties. fl se peut alors que !es partenaires decident ensemble des objectifs a atteindre et des re
gles a suivre. La partie de !'article traitant "des mesures a prendre" propose un contrat social pour la nature 
dans le cadre d 'une decentralisation ejjicace de l 'amenagement des ressources forestieres (2. Gestion du plura
lisme). Les nouveaux acteurs seront-ils en mesure d'affronter !es bouleversements issus de cette nouvelle 
approche et ceux qui ont des interets -- voire beaucoup -- en jeu pourront-ils supporter ces changements? Tout 
cela est-ii realiste et quels en sont !es risques? L 'article conclut par la question suivante: ce nouveau systeme de 
gestion sera-t-il plus viable, plus efjicace et plus equitable que !es precedents? (3. Les risques et !es inconvenients 
de la gestion du pluralisme). 

1. Toward "Plural Forests" 

1.1. Pluralism, sustainability and develop
ment 

1.1.1. REDISCOVERING PLURALITY OF FORESTS 

During the pre-colonial era in sub-saharan Africa, 
the customary control of forest resources (plus land 
and other renewable resources) were in the hands of 

the peuhl herdsmen, and livestock farming and 
pastoralism predominated in the uncultivated areas. 

Here, the forest was considered to be virtually the 
only area where the animals were sent to graze 
(Grosmaire, 1957). For the farmers, the forest was 
not only a grazing area, but also a land reserve. For
ests are increasingly recognized by many authors as 
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areas having multi-purpose usesi. There is room for 
agrosylvopastoralism in addition to pure forestry. 

Box 1 : example of a concept of a gazetted forest 
(Anderson, Sow et Barry, 1992) 

The Malinke farmers (near Bamako, Mali) com
monly think that forests (or scrub land) are good for 
nothing or dangerous and frightening if they are not 
transformed by humans for a useful purpose. Their 
perception of forests is illustrated by traditional 
classifications of forests. Scrub/and is organized 
along the same complex lines as the world (..). 
Traditionally, peasants are inclined, innocently, to 
take over. inhabit and develop scrub/and (..). The 
anthropomorphic principle, ever-present in their 
quest for knowledge, and the pragmatic, utilitarian 
character of the relationship between humans and 
the environment, has an overriding influence on 
how farmers manage their natural resources. These 
sociological considerations are not without practical 
consequences; for example, when negotiating the 
classification and use of a particular forest type: 

" as long as a gazetted forest is an area that has 
been closed by means of an administrative de
cision, the natural progression of conversion of 
scrub/and into cropland in order to meet farm
ers' needs will not take place, and the gazetted 
forest thus enters into competition with crop
land. Consequently, any intrusion into the 
forest by the farmers appears, by the same to
ken, as an action aimed at offsetting the 
imbalance; 

" if it is an area managed by the authorities (..), 
the gazetted forest is seen (. . .) as a desacral
ized, artificial place and the people are more 
concerned with seeking ways of coming to 
terms with the supernatural forces that live 
there than with the fear of an administrative 
penalty; 

" the mere classification of a forest would appear 
to suggest implicitly that it is an "area of no 
use", but this is incompatible with the farmers' 
traditional view that any unused area is poten
tially good for settlement. 

"Above all, it is the trees which make pastoral ac
tivities in the Sahel-Sudanian region possible and 
mitigate the problem of random, unstable and sea
sonal grass cover" (Pelissier, 1980). 

The multiple uses of these forests are at times con
tradictory and lead to conflict between human 
groups whose lifestyles and concepts of the forest 
differii. The following example in the Sahelian re
gion clearly shows how the various players' 
different concepts of the forest lead to conflict. 

The recent past allows us to better understand how 
perceptions about these areas have changed. The 
arrival of the French in the late XIX century and the 
establishment of settlements introduced the Euroc 
pean idea that grazing destroys plant resources and 
customary uses can no longer continue. One major 
change is the introduction of the European concept 
of forests (Montagne, Bertrand et Babin, 1994). 
Since the Middle Ages in Europe, the term "forest" 
includes the notion of spatial separation (agriculture 
I grazing land) and land reserves (reserves of valu
able timber species). Colonial forest lavl, based on 
an ethnocentric concept of the African forest, is 
modelled on the French forest code (Madec, 1992). 
During the colonial era in French-speaking Africa, 
the State seized all the land and resources. The pre
sumption of State ownership over "vacant and 
unclaimed land " formed the grounds for depriving 
the rural people de facto of the management of their 
land and resources. The colonial era saw the estab
lishment of strong administrative authorities and of 
land, forest and other services which were able to 
"supervise and punish." Forests were, theoretically, 
in the sole hands of the forestry authorities and its 
forest officers. By definition, only the State could be 
expected not to be affected by individual, short-term 
concerns, given the relatively long rotation times 
required for a managed forest and the many recog
nized interests involved in forested areas, apart from 
simple forest logging. Newly independent countries 
reaffirmed forest ownership by the State. The im
portance of establishing national unity in multi
ethnic contexts led to a situation where constraints 
were twofold: on the one hand, ensuring that the 
forests remain part of the national heritage (the 
State's private domain) whilst, at the same time, 
guaranteeing access to all to common property. It is 
assumed that the State alone is capable of managing 
common property in a prudent manner. This as
sumption pervades present-day administrative 
thinking and all foresters feel that their duty is to 
use the forest while, at the same time, conserving it; 
in other words, being consistent with the meaning of 
sustainability. 

Over the years, and with increasing rapidity, post
colonial African governments have not been able to 
maintain this policy of exclusion and repression. · 
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1.1.2. CO-VIABILITY, EFFICIENCY AND EQUITY : 

THE ORDER OF PRIORITIES 

In many Third World countries in Africa and else
where, degradation of natural environments, of 
biodiversity and of rural production capacity ( agri
cultural, pastoral, forestry, etc.) is the combined 
result of a number of factors that are not easy to 
clearly identify. In addition to appropriation, popu
lation growth, poverty and lack of awareness of the 
people, extensive agricultural production is often 
one of the most widely cited problems. Is it the 
cause of this degradation or a symptom of a certain 
dysfunction? In the countries studied for this paper 
(Niger, Mali and Madagascar), it would appear, 
above all, that: 

• the State's shortcoming in allowing open access 
to land and resources in an unregulated context 
makes for artificially overabundant inputs; 

• under-population makes labour a rare input. 
The size of a family or of a rural community 
determines the size of the area cultivated and 
the level of crop production achievediii; 

• poverty and lack of equipment mean that capi
tal assets are another rare input, access to which 
determines the level of intensification achieved. 

Under-population plus a high rate of growth of a 
poor population, deprived of land security as a re
sult of obsolete and un-implemented land and 
forestry laws, drawn up under a centralized system, 
has led to resource exploitation and degradation. In 
view of this, it would seem to be very difficult, if 
not impossible, to be able to achieve balanced re
newable resource management. Sustainable 
agricultural development and an equitable rise in 
standards for rural people would also appear to be 
jeopardized. However, the following points have 
been included, as a leitmotif or a fear, in every for
estry development project, especially since the Rio 
summit: 

• equity - or run the risk of excluding certain 
groups (women, young people and economic 
players); 

• efficiency - or run the risk of ineffective project 
management and activities (slow decision
making, too lengthy discussions, too many con
flicts, high transaction and monitoring costs); 

• sustainable management - or run the risk of 
forestry resource management getting out of 
control, given that the administrative authorities 
are weak and that "free-riders" have arrived on 
the scene to make the most of the fact that for
est access has been opened to all. 

It is tin1e to consider the order of priorities and the 
true conditions governing renewable resource man-

agement, and economic and social development 
using these resources. 

FROM "SUSTAINABILITY" TO CO-VIABILITY 

Should the term "sustainable development ", which 
first appeared in 1974 at the Cocoyoc conference 
and was made famous by the Bruntland report, con
tinue to guide our thinking on the subject of 
renewable resources? "Sustainability " refers to the 
theory on natural resource use, where the aim is to 
achieve a balance (Maximum Sustainable Yield 
M.S.Y., Optimum Sustainable Yield O.S.Y.). This 
concept is based on the idea that nature comprises a 
stock of resources, which must be managed to the 
best of our ability. In other words, sustainable de
velopment must meet the needs of the present 
generation without jeopardizing future generations' 
ability to meet theirs. Some people perceive this 
type of development in terms of protecting the envi
ronment and maintaining or restoring the balance. 
The logical follow-ups to this view are the biodiver
sity management programmes based on policies 
establishing protected areas and gazetted forests or 
sites. However, it is wishful thinking to expect to: 
(i) freeze the biosphere in its present state and (ii) 
attempt to restore an "equilibrium of the past ". 
Given world population growth and national or lo
cal economic changes, the question must be one of 
evolution. 

Current work on system dynamics rejects the myth 
of equilibrium, replacing it by variability, uncer
tainty, precaution and irreversibilityiv. Development 
involves management, in time and space, of the 
interactions between economic and ecological, and 
social and natural variability. A living organism 
alters the environment in which it lives and adapts 
to changes that are external to this environment, 
following a "viability path " (Aubin, 1997), along 
which there is no equilibrium or optimum level 
other than those which occur instantaneously. Vi
able, long-term development implies finding the co
viability level, i.e. the level at which ecosystems and 
the lifestyles that they support can exist side by side 
(Weber and Babin, 1996). We need to manage re
newable resources in accordance with this principle. 

IDENTIFYING THE CONDITIONS FOR EFFECTIVE 

MANAGEMENT 

Even though there are many uses and users of for
ests, this does not mean that there should be open 
access, but rather the contrary. Resources can only 
be managed provided that those who do not obey 
the rules can be excluded or punished. There must 
therefore be appropriate rules and the means to im
plement them. Attempts to find ways for the people 
to participate in forest management in many coun
tries came about because it was noted that only local 
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people were able to supervise the forests. Commu
nity monitoring is much more economical and 
effective than monitoring by the authorities. But the 
rural populations must feel the need to do this. Such 
a system is doomed to failure if forest resource 
management is not in the people's interest. How
ever, if the people can lay claim to the aims or 
results of such management, then they can be ex
pected to lend their support to a local management 
scheme. 

Many social forestry or forestry management pilot 
projects involving local people have been tried, of
ten with success. Such projects often comprise a 
high level of investment in terms of studies, surveys 
and equipment. However, financial resources are 
sadly lacking when action has to be taken at the 
national level rather than at the level of a single 
forest. This calls for a full review of methods and 
tools, and of ways of approaching the people. Sav
ing money is both a technical and organizational 
challenge. For forest resource management to be 
effective at this level, all the players must be in
volved: the politician, the woodcutter, the forester 
and the herdsman. The management plan must also 
consider the possibility of adding economic value to 
the forests or, at least, of meeting the needs of the 
various consumers. It must also take into account 
land use and other sectoral policies that have a di
rect or indirect effect on the forests. Therefore, 
before trying to find technical solutions, the first 
choices to be made are political, economic and so
cial (in terms of space and time). If these objectives 
are shared, effective management can become a 
reality. 

THE EQUITY PRINCIPLE AT THE GRASS ROOTS 

LEVEL 

Now that the importance of the wide variety of 
players in forestry has been re-established, it is evi
dent that for years certain social groups were 
marginalized in so far as forest management and 
land use were concerned. It is now normal practice 
to try to guard against this and to base forest man
agement on the principle of equal participation by 
all players. This has prompted some donors to make 
their aid dependent on the level of people's partici
pation in projects. This trend is not independent of 
the will to democratize certain practices and certain 
political regimesv. Whilst our intention is not to 
query democratic values, the question arises as to 
whether imposing equal participation is not some
times a handicap or hypocritical. Is it realistic, for 
instance, to use a forest management project to try 
to transform a local social system? Local customary 
renewable resource management does not necessar
ily coincide with local democratic standards'i. 
Political decentralization, often associated with the 

democratization process, may also help to 
strengthen local authorities. The question also arises 
as to whether the equity principle may extend to 
relations between rural and urban areas and, finally, 
whether this is compatible with economic develop
ment theories. This is not an easy question to 
answer. One can say that equity should be a princi
ple, but that it should be adapted to meet local 
situations. It would be risky to put forward this 
principle without really understanding the eco
nomic, cultural and social background of the 
communities affected by the development projects. 

1.1.3. FORESTS AND DEVELOPMENT : AN 

AMBIVALENT RELATIONSHIP 

The causes of forest degradation are often confused 
with the symptoms. An examination of the interac
tion between population growth, urban demand and 
the rural environment, as well as the logic behind 
and practices used in production processes have 
revealed a complex situation needing broadly-based 
and very well-planned operations (Madon, 1987 and 
tk Ribot, 1990). The fuelwood crisis, for example, 
illustrates this. As long as forest clearance exists, the 
establishment of commercial channels supplying the 
towns with fuelwood that has been taken from un
supervised State-owned areas (protected areas and 
gazetted forests), regardless of viability, is a major 
cause of forest degradation. The fuelwood crisis 
points to a breakdown in town/country relations. 

The development policies of the so-called Third 
World countries were, for a long time, designed 
along the lines of the economic and social model, in 
use during the West's industrial revolution. Agri
culture and urbanization were considered to be top 
development prioritiesvii. Historically, urbanization 
has seemed to be contingent upon the following 
three conditions (Coquery-Vitrovitch, 1993): 

• the availability of an agricultural surplus to feed 
non-producers, 

• trade and its merchant class specializing in 
collecting and distributing food, 

• a government controlling the·use of the surplus 
by the non-producers. 

This required a measure of control by the govern
ment, in the town, of the surrounding countryside 
and of forest resourcesviii. For a long time, rural de
velopment policies depended, above all, on sectoral 
- mainly agricultural - development. For many 
countries, in line with some Western societies, de
velopment must involve agriculture - a situation that 
is detrimental to forested areas in that forest land is 
given over to agriculture. This has led to the belief 
that the rural people and farmers in particular are 
the main cause of the degradation of renewable re-
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sources and of forested areas in particular. This ar
gument has been used by many ecological or nature 
conservation groups and organizations. These bod
ies have given "scientific weight " to this 
assumption, thus giving rise to the term "environ
mental pressure". 

The colonial authorities did not have the means to 
effectively control the areas appropriated by the 
State; the post-colonial authorities even less. Access 
to gazetted forests and to the State's private domain 
is forbidden. But to forbid access without having 
the means to ensure that the rule is obeyed, pro
duces de facto open access. And open access 
automatically leads to ecological, economic and 
social tragedy. It is not a question of «tragedy of the 
commons", but a tragedy of open access. Today 
there are many problems concerning renewable re
sources, including those relating to forests: 

e access is forbidden and everyone is aware of 
this; 

e the means of controlling access are inadequate; 
e individuals or groups are in a precarious situa

tion knowing it is always possible that the 
authorities may change their minds; 

e precarious rights which lead people to "use 
everything immediately ", without thinking of 
the future. The logical result of this is that the 
people are in a hurry to take the land and use 
the resources - a situation common in fisheries, 
but in this the fisheries sector has no monopoly. 

In light of these events, many economists recom
mend distributing ownership rights over the 
resources and base their recommendation on two 
types of argument. The first is that instituting prop
erty rights would generate a market for land and 
resources; the second is that the holder of the right 
would then have an interest in managing his/her 
property in a prudent manner. 

The first of these arguments has not been proven so 
far. It has not been possible, to date, to decide 
whether O\Vnership stems from the market or vice 
versa. The allocation of private property rights over 
land and resources in Africa has not given rise to a 
land market; it has made the strong stronger and 
encouraged nepotism. The second argument rests on 
a quid-pro-quo. Private ownership of natural assets 
does not suffice to ensure viable management: all 
depends on the degree of capital mobility. 

The forest is perceived in many different ways, has 
multi-purpose uses and is subject to appropriation, 
both symbolic and real. In order to be sustainable, 
any sectoral management programme or policy 
must take these facts into account: the relationship 

between forests and development is an ambivalent 
one. 

Forests are no longer isolated from the rest of soci
ety as foresters, for too long, wanted to believe, but 
a component of society. This is why the traditional 
idea of forest management or development has to be 
broadened to include institutional, political and eco
nomic questions. Forested areas feel the impact of 
sectoral or intersectoral policies, particularly in land 
use management. This was seen as countries 
evolved in the past (colonization, independence) 
and is currently seen in the trend toward democracy 
or decentralization in some countries. 

1.2 The expression of pluralism 

In recent years, and especially in the wake of the 
Rio Conference, previously predominant ap
proaches have been called into question. The 
essentially narrow naturalistic approach to environ
mental management has shifted to take economic 
and social considerations into account. The purely 
conservationist approach has given way to ·a more 
dynamic, progressive and development-oriented 
perception, with a view to closer integration be
tween management and development. This 
approach has caught up with the one which has 
gradually undermined the State-controlled, central
ized approach, which expects gratitude from and the 
rehabilitation of local communities. We may well 
have rediscovered the value of working at the local 
level, but this does not rule out certain problems. 

1.2.1. THE INSTITUTIONAL COMPLEXITY OF 

LOCAL SOCIETIES 

Local rural societies are diverse but not in any sense 
monolithic, homogeneous units which can be con
sidered as a whole, at the same time ignoring their 
composition and internal organization. The diversity 
of local societies has often been cited as a pretext 
for refusing to analyse the complexity of those so
cieties. This is why development institutions or 
organizations are usually content to identify "farm
ers' leaders " or "target groups " so that they can 
organize their activities through "farmers' organi
zations", established "ex nihilo and ad hoc". 

A variety of authorities and persons within these 
societies are involved, all acting for different rea
sons: 

e decentralized local and regional authorities, 
communes, districts or cantons, with mayors or 
burgomasters; 

e rural communities, often organized along line
age lines; 
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• farmers' organisations, often established and 
backed by development organizations or do
nors; 

• local institutions: churches, religious congrega
tions, etc.; 

• regional, national or international NGOs, dif
ferentiated according to their nature and 
objectives; 

• decentralized administrative services, whose 
employees are often left to their own devices 
and not given the means to do their work effec
tively; 

• many different economic operators, often com
peting with each other; 

• development brokersix 
• and, finally, individuals of all ages from all 

levels of society. 

The diversity of these local social players is a factor 
to be taken into account when setting up a local 
forestry management scheme. However, it must be 
stressed that the areas of intervention of these dif
ferent social groups are not identical and do not 
overlap. As well as pluralism, complex social rela
tionships are another basic feature of local social 
life. Institutional pluralism', which is likely to play a 
part in local forest management, is a major factor at 
the local level. Three types of institution may be 
identified: 

• first, the "legal " institutions named in the rules 
and regulations (decentralized local and re
gional authorities, central government 
representatives, local administrative services 
that have been seconded from government de
partments) ; 

• then the institutions that are "known to or rec
ognized by all (churches, religious 
congregations, Non-Governmental Organiza
tions, development projects and institutions) ; 

• finally, the "customary" institutions which 
often continue to exist and operate although not 
recognized by law. Their activities are rather 
unobtrusive and not seen by the other external 
agencies operating locally, although they are 
legitimate in the eyes of the local communities. 

This antagonism between the "legitimate " and the 
"legal " within the local society is typical of rela
tions between the communities and the State in 
many African countries (Razafindrabe, l 997tk), 
even though the local people often try to achieve 
consensus and a modus vivendi to enable the two 
systems to coexist and operate in parallel, without 
coming into direct contact with each other. This 
usually leads to complex relationships between local 
institutions and formal day-to-day practices, aimed 
at keeping the modus vivendi alive - a state of affairs 
which often surprises outside observers. We are, 

therefore, far from a simple distinction or antago
nism between the public and the private. Such a 
simplification makes it impossible to understand the 
need to manage these social complexities and often 
leads to an idealization of one of the alternatives 
and the exclusion of the other. Nor would it allow 
for distinguishing between the State and the local 
and regional authorities, their respective admini
strations and the public enterprises. 

The many economic operators involved in local 
forest management must also be taken into account. 
They are motivated by various economic and social 
factors and strategies, often based on a variety of 
social concepts. Their concepts depend on their 
level of economic integration (rural or urban), their 
ethnic origin and their education, which may be 
fairly westernized. 

It is the many different combinations of local eco
nomic and social structures, stemming from the 
many different local agents and social groups which 
create the wide diversity of local situations. In Af
ricaxi, most of these many combinations stem from a 
basic social system comprising rural communities 
whose role is to ensure the sustainable co-existence 
of this wide variety of local socio-economic agents. 
The sometimes strict and constraining rules, drawn 
up by the communities, must not give way to indi
vidualistic conduct as soon as economic interests are 
at stake: these are the two sides of a single social 
coin. 

1.2.2. PLURALISM OF CONCEPTS, RIGHTS TO AND 

USES OF LAND AND RESOURCES 

Forests mean different things to different people 
even though they may be from the same place. 
Leaving aside the semantic confusion surrounding 
the word forest, the different human groups in
volved in the forest each have different systems of 
reference. A woodcutter's concept of the forest is 
not the same as a herdsman's, nor is a livestock 
farmer's the same as a crop farmer's. The same ap
plies to forest resources. Faidherbia albida signifies 
fertility for the crop farmer, provides shade in the 
dry season, and when the grass has disappeared it 
also provides grazing. Khaya senegalensis (African 
mahogany) provides shade where villagers can hold 
their discussions and its wood is used to make many 
things. Sahel-Soudanian craftsmen consider Boras
sus aethiopum (Palmyra palm) as a multipurpose 
tree and their womenfolk prefer to gather the young 
tap-roots to sell or eat. 

For foresters, the ligneous quality of trees is all
important. They see stands of trees, whilst farmers 
see a more complex ecosystem, comprising trees, 
leaves, shade, fertility animals and spirits, plus 
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memones of childhood or adolescence. Farmers 
perceive an area containing many different re
sources, adequately distributed on their land so as to 
meet environmental requirements, but they also see 
the frequency of occurrence of each of the resources 
in terms of their particular needs. (Bergeret and Ri
bot, 1990). If the discussion benveen developers and 
farmers are to produce viable results, then it must be 
accepted that forests mean different things to differ
ent people. 

Concepts may differ or even clash on matters that 
are fundamental for forest management, such as: 

• humans' relationship with nature and renewable 
resources; 

• relationships between people concerning nature 
and renewable resources; 

• the countryside vs cultivated areas; land organi
zation (Di Meo, 1991); 

• social organization and relations with the State. 

These are the factors often giving rise to frequent 
conflict between locals and outsiders concerning the 
forest. The different social concepts may be an in
ternal feature of present-day rural societies in 
situations where ethnic diversity is the norm and 
where one finds pastoral groups that are, to some 
extent, nomadic or transhumant occupying the same 
areas as settled farming people. Do the peulh or 
tamascheck herdsmen have the same perception of 
land as the djerma, gourmantche or bambara farm
ers? (Ould Cheick, 1995). 

The sustainable co-existence of different ethnic 
groups in a single area presupposes that they all 
share basic social concepts and agree on common 
rules for all the ethnic groups in the community. 
Additional social concepts will determine certain 
conduct or particular renewable resource manage
ment activities. Over the years we have frequently 
seen a combination of dialogue, conflicts and a 
blending of social concepts in social life at local 
levels and in relationships with other spatial levels 
within a community. 

The diversity of local situations stem from this 
complex social structure, from the wide variety of 
local economic and social operators, from the diver
sity of physical environmental conditions - land
based and climatic - and from the multiplicity of 
resources and the uses to which they are put. It is 
unusual, if not exceptional, for a natural resource, a 
piece of land, cultivated or uncultivated, to be put to 
one use only, to have only one user, or to be used at 
only one time of the year. It is usually quite the op
posite - a combination of simultaneous and/or 
successive uses by different users having to obey 
strict rules of access and utilization, whether or not 

they have the authority to manage or make deci
sions about the resource or land in question. 

The complex rules governing the use of and access 
to resources for each of these beneficiaries are based 
on acceptance by all the parties involved of com
mon rules defining the authority, responsibilities 
and rights of each individual or group. It is the duty 
of rural communities to ensure that the rules are 
obeyed locally, even though they may have been 
established to cover a much wider area (e.g. the 
Dina of the inland delta of the Niger in Mali which 
have, since Cheikou Amadouxii, controlled access to 
flood plain pastures during the dry season). 

The "matrice fonciere " proposed by Le Roy ( 1996) 
in his theory of land control highlights the com
plexity of the rules governing access and use rights 
to the many local resources and areas. Such rules 
and rights must cater for the specific needs of each 
and every one of many players. The reality here 
again is far from drawing a simple distinction be
nveen private and common ownership or common 
ownership and open access. Management systems 
often try to achieve a balance benveen the con
straints of substantive law and the relevance of 
customary rules to the local situation. It is not pos
sible to impose such systems of rules "from above " 
without going through genuine negotiations in 
which all the parties involved have their say. This is 
clearly the way to proceed when establishing a local 
renewable resource management scheme. Recent 
experiments in Mali and Niger show the pertinence 
and the limits of this approach. 

1.3. A review of recent experiments in forest 
resource local management 

In the Sahel, the basic social fabric of the area, is 
not physically homogeneous. Roughly speaking, 
there are nvo types of land areas in the community: 

• the area under crops or lying fallow, where the 
mode of allocation depends on the society in
volved, but where allocation to individuals, 
families, or by lineage is the most common; 

• the countryside (grazing land, forests, and 
moorland) which is usually managed by the 
community or on a lineage basis, but rarely al
located to individualsxiii. 

The transfer of renewable resource management to 
rural communities solves only part of the land 
problem: that which concerns the countryside. It is 
well knmvn that there are a number of problems 
concerning cultivated land. In many cases, an un
satisfactory land trading system, which does not 
seem to be a half-way stage benveen traditional, 
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community-based land use systems and a private 
ownership system, is used. 

The dichotomy benveen legality and legitimacy and 
benveen procedures and practices has often given 
rise to different types of land insecurity - a state of 
affairs which explains the emergence of new regu
latory authorities and new social arrangements, 
based on nepotism or heritage. The aim must there
fore be to give a sense of security rather than to 
privatize: 

it is essential for those involved to have 
recognized and stable rights, from their 
own point of view. This sense of security 
could be achieved in a number of ways; 
private ownership is only one option. It is 
not necessary to scale rights down in order 
to clarify them; what is needed is to nego
tiate a compromise on local rules and on 
local principles, which are recognized as 
legitimate. (Lavigne Delville, 1996). 

Box 2 : an example of forest policy in Niger 

Since 1989, Niger's Energy II-Domestic Fuel proj
ect has been putting into practice the principle of 
long-term viability of forest resources for fuelwood. 
The project is based on a re-allocation of the forests 
to the local villagers. Following legal reforms, re
sponsibility (not ownership) for renewable natural 
resource management was transferred from the State 
to the rural people. This was a direct, immediate 
transfer, based on a contract between the State and a 
local management agency which determines the 
area to be managed locally and the amount that can 
be extracted annually, and confers considerable 
autonomy to the local people. Through the estab
lishment of an institution called the rural timber-fuel 
market, the use, marketing and regeneration of the 
resources may be managed independently. Rather 
than propose ready-made solutions to questions, the 
project favours a trial-and-error approach and self
organization but does not impose a development 
model. Another original aspect of this approach is 
that the implementation of solutions to organiza
tional problems are made more technically simple. 
The idea underlying rural market development is 
that the rural people must hold legitimate rights to 
manage the wood resources in order to promote 
ecological, economic and social viability. The in
come they obtain helps to make them aware of their 
management responsibilities. If they experience a 
positive impact at the community or individual 
level, they will be encouraged do what is necessary 
to ensure viable management of those assets. 

Box 2 (cont'd) 
In short, the aim is to assign a value to standing 
trees, thus encouraging the rural people to pro
tect them, grow them and use them for their own 
benefit. Income distribution between woodcutters

users, managers and village banks and the estab
lishment of a tax collection system at market level 
and forestry controls at the town gates help fund 
local forest development activities and various other 
local activities (classrooms, carts, grain stocks, 
mosque repairs, etc.). A differential tax system 
helps promote fuelwood from the rural markets. 

The current operation of the rural markets shows 
that if the rural people have perfectly well under
stood the value of this "revolution ", the same 
cannot be said of two other major players. The trad
ers and hauliers have been unable to forget their 
former role as loggers and live in hope that the vil
lage production arrangements will fail and that they 
will regain complete control of the sector, including 
the authority to set low purchase prices for wood on 
site. Also, foresters have lost the special relationship 
they once had with the hauliers, including the possi
bility of illegal arrangements. The way the system 
works at present is evidence that this is a true analy
sis. The strategy is in conflict with the many 
different established interests and authorities. It is 
not surprising that objections should be voiced, and 
it is too soon to say whether it will be possible to 
manage Niger's forest resources on a sustainable 
basis (Mahamane et al., 1995). 
Given an estimated establishment cost of less than 
US$ IO/ha, rural markets are probably the least 
costly solution for the rational management of forest 
resources. Under similar soil and climatic condi
tions, average costs are US$50 to 100/ha for rural 
forestry and US$500 to 1 000/ha for planting on a 
force account basis (Madon et al., 1994). 

Niger's new forestry policy places the emphasis on 
three principles which could, at least, be a source of 
encouragement for other States: 
• an overall policy where the State plans and 

manages the forestry resources at the national 
and regional level, at the same time leaving lo
cal management in the hands of the 
communities; 

• confirmation of the fact that thanks to timber 
and the income it provides, the forest is t11e de
termining factor in the replication and operation 
of agricultural systems; 

• the decline in management costs through legal 
and tax reforms has made the system viable in 
the long term; because of this, the technical side 
of management needs to be examined in depth -
a considerable technical challenge to foresters. 
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Experience has shown, however, that things are not 
so simple: 

• There is no direct relationship between local 
renewable resource management and democ
racy. The example of the Domestic Fuel 
Strategy in Niger has shmvn that the transfer of 
forest resource management to the village 
communities and the establishment of rural 
wood markets was possible prior to the "transi
tion" and prior to the establishment of a 
political democracy. The way rural societies 
work at the local level hardly ever coincides 
with Western democratic criteria. "Local social 
consensus" exists nevertheless, and is often 
very strong. When rural communities live in a 
domestic economy and are organized along 
domestic community linesxiv, democracy means 
little to them. The same often applies in rural 
village societies or lineage-based societies in 
black Africa, more accustomed to money-based 
trading. Traditional rural societies in Africa are 
alive and well and bear little resemblance to 
pre-colonial traditional societies, but their in
ternal rules of operation, considered perfectly 
legitimate by their people, are not based on a 
Western-style democracy. 

• Likewise, the relationship between local renew
able resource management and political 
decentralization is not univocal. Once again 
Niger's example shows that the existence of 
genuine local authorities (communes or dis
tricts) is not a prerequisite for the 
implementation of renewable resource man
agement by rural communities within a well
defined institutional and legal framework. 
Therefore, two different levels must be clearly 
distinguished: 

• Renewable resource management within a 
small area, such as local village lands. 
These areas are recognized by the rural 
people as being part of the rural commu
nity. The local area within which the 
renewable resources are managed forms 
tlie basic social fabric of that rural area. 

• Public management by local authorities 
established following political decentrali
zation. These local authorities are meant to 
manage larger areas, the limits of which 
are decided by the State (often on the basis 
of financial and economic criteria). Some 
people think that the rural people will not 
be able to take direct responsibility over 
these areas for a long time to come". 

• On the other hand, local renewable resource 
management may be a factor determining the 

success of decentralization and the establish
ment of local authorities. The shift from de 
facto open access to renewable resources to a 
local monopoly over the management and use 
of these resources would increase their value 
and lead to a transfer to local level of new or 
increased monetary income as a result of local 
control of their use and marketing. 

• Local renewable resource management would 
seem to be one of the necessary consequences 
of State divestiture, although there are other 
reasons for its implementation. At times of 
structural adjustment and drastic, long-term 
cutbacks in funds and other resources to Afri
can governments, local renewable resource 
management policies cannot be implemented 
unless low-cost solutions are found (these must 
be of all kinds: institutional, organizational, 
technical, etc.). This means giving the rural 
people concerned the responsibility, a portion 
of the cost and also the benefits accruing from 
local resource management operations. 

But are decentralization and State divestiture in 
many Third World countries not contradictory? 
Economic liberalism is now a worldwide phenome
non. However, one wonders whether or not the 
development of many Third World countries de
pends on the State drawing up precise rules; (a 
system which differs greatly from a laisser-faire 
approach - the antithesis of the rule of law - and 
recourse to market economy mechanisms). It would 
appear impossible to realistically implement a 
genuine decentralization policy with a powerless 
State. Each time donors push the African States 
toward the principle of less but better government 
control, they are met by passive resistance by the 
governments which go on the defensive, and a 
weakening of administrative capacity which coin
cides with a shortage of funds, giving rise to even 
worse government. Any action is then governed by 
short-term considerations. Local renewable resource 
management and decentralization policies imply 
that the State accepts to act as arbiter and economic 
leader, to regulate and monitor activities and their 
effects and to plan measures with a view to land use 
management. To be able to decentralize the man
agement of renewable resources, particularly 
forestry resources, requires that the State put in 
place the necessary policy and structural develop
ment tools that are indispensable if the rural 
communities are to exercise their new responsibili
ties. 
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2. Managing Pluralism 

2.1. Subsidiarityxvi in resource management 
- Application of this principle to decentral
izing the management of renewable natural 
resources 

Limiting the operation of the State to functions of 
rule-making, guiding, piloting, controlling and 
maintaining order does not necessarily mean "less 
State" and undoubtedly "better State functioning". 
In many African countries, the administrative func
tion is by now in a state of collapse to the point 
where any decentralization process, if it is to suc
ceed, must begin by strengthening the central 
authorities and, at the same time, a transfer of re
sponsibilities to the authorities at the local level. 

Any attempt to combine "less-State-better-State" 
will usually resort to the principle of subsidiarity. 
Where the economy is concerned, subsidiarity seeks 
to achieve efficient performance of the tasks im
plicit in policy and, by that token, the decision as to 
the hierarchical level for such performance, at the 
same time keeping economic costs to a minimum 
and maximizing social well-being (Mors, 1993). 
Responsibilities are taken up and decisions are made 
at the lowest feasible economic and operational lev
els. Above and beyond the mere deconcentration or 
decentralizing of the administrationxvii, the principle 
of subsidiarity, beginning with an effective decen
tralizationxviii of powers, relies on civil society to 
accomplish tasks of common concern. There are 
advantages in this but it is not without risks. 

The concept of subsidiarity could therefore 
be used as a point of reference to ensure 
that the disengagement of the State does 
not lead to uncontrollable chaos but to a 
redistribution of roles. Furthermore, this 
concept would need to be properly applied. 
Now that it has become an idee rei;ue, the 
principle of subsidiarity these days is 
looked on as something of a magic formula 
and is used to dress up the most disparate 
reforms and practices at variance with the 
ideas that it is ostensibly defending. Today 
we are faced with a greater risk, namely, of 
seeing the State abandoning its tasks w4en 
it should be redefining them The idea of 
subsidiarity presupposes a redefinition of 
the relationships between the State and its 
citizens, not so much in the institutional 
sphere but in the sphere of action to be ~n
gaged in for the benefit of the commumty 
as a whole. (Millon-Delsol, 1993). 

Policy decentralization and the setting-up of local 
management for renewable resources, and the tran
sition from State management to local governance 
are not without their problems. The apparent diver
gence between the philosophy of "good 
governance" - of American inspiration - and the 
"Latin" philosophy of "decentralization" may even 
conceal objectives that are not in contradiction with 
each other. 

Whereas decentralization proposes a novel 
geography of the sharing of powers, gov
ernance is about how these competences· 
are put to work to work by selecting elites 
and styles of management and, as will be 
necessary, settling conflicts. Both [govern
ance and decentralization] have their 
expression in one and the same philosophy 
of action, and their interventions have a 
cumulative effect. And yet, there remains a 
real problem - of juridical culture· and la
tent policy. These differences, however, 
are less important than the divergence be
tween these interventions - from outside -
and the "endogenous ways" of legitimating 
power. It is there that the real debate on the 
"indigenization" of the State should be en
gaged. (Le Roy E., 1995) 

The question then arises as to whether a single 
model can apply universally and deal with all the 
problems; and, if so, with what risks and on what 
conditions. ·who, one may ask, are, or could be, the 
social operators involved in local governance? And 
is local governance able to secure a viable long-term 
management of renewable resources? 

If the intention is to devise rules of contract likely to 
secure the long-term viable management of re
sources, it is essential to involve from the start the 
entire community that uses a given resource. 

In Niger, the forestry cooperatives mad~ the mistake 
of thinking that they had to negotiate only with the 
loggers, disregarding pastoral uses or expecting to 
be able to bring these into line with their sylvicul
tural practices (altering rangeland use and declaring 
three-year close seasons) without first negotiating 
with the herdsmen concerned. Because it made an 
allowance for pastoral uses, the Energie II project 
was forced to rethink their forest management 
rulesxix and to bring back grassroots practices in the 
management of wooded stands; and this has made it 
possible to do away with close seasons. Herdsmen 
are associated from the start in the business of de
marcating the village stand and in setting up a rural 
market for fuelwood. The Peulh herdsmen - they 
hold historic, customary rights to their land - take 
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part in negotrnt10ns for setting up such a market 
along with the Djerma loggers. 

In Madagascar, a multiplicity of economic activities 
of operators is the rule. Small farmers in their pov
erty engage in several activities anyway - economic 
activities. \Vhatever can be turned to profit and can 
find an outlet is gathered, harvested and even culti
vated and offered to any buyers that might emerge; 
and the buyers fall into several groups, including: 

"' petty tradesmen - local, native to the place or 
from outside (Chinese, Syrians, Lebanese, 
Karana, etc.) - who act as go-betweens with 
commercial operators or urban bulkers; 

e peddlers or other itinerant traders supplying 
urban centres with a wide range of commodities 
(including folk medicines) which they will 
market there in one way or another; 

e middlemen providing collection points for areas 
large and small; 

e middlemen - probably clandestine - who spe
cialize in buying up scarce or prohibited items 
(precious stones, animals and plants covered by 
the International Convention on Endangered 
Species, etc.); 

• major property operators possessing transport 
facilities and monopolizing investment and lo
cal commerce; 

• development projects or NGOs that deviate 
from their appointed mission and take up eco
nomic functions, thereby ousting farmers or 
other local private operators; 

e farmers' organizations or groupings on com
munity or cooperative lines. 

The above list is far from exhaustive and illustrates 
how many and varied are local operators and how 
these account for a range of organizational systems, 
trading practices and strategies at one and the same 
time economic and social and perhaps political as 
well. All these find expression in so many sub-links, 
which in tum make up the links in the commercial 
chain, bringing the produce collection or production 
itself to the point of sale or of export, or to the con
sumer. 

As regards the core problem of a viable, pluralistic 
management of forests and of rural development, it 
would seem that discussions are not really dealing 
with what needs to be done here. The discussions 
need to shift to the more pragmatic question of how 
to set about the task. Given the plurality of interests 
at stake and the points of view to allow for and the 
economic and social weight of operators and other 
actors concerned, mediation seems the appropriate 
course to take. 

At this point the theoretical bases of, but especially 
historical experience in, the principle of subsidiarity 
can be a help in reflecting on possible courses of 
action and methods: 

We are talking here of freedom of action -
and freedom in the administration of mat
ters close to those concerned - something 
having its place within the framework of 
an ultimate purpose that has already been 
identified and adopted as a specific goal. 
The "totality" principle means that the en
tire social body will be striving for the 
same goal. Subsidiarity means that each 
and every member of that body - the group 
- shall organize himself as best he may in 
order to direct his aim to a specific end, an 
end which must remain part and parcel of 
the objectives pursued by his group. (Mil
lon-Delsol, 1993). 

The conceptual bases of "patrimonial mediation " 
affecting a community's heritage assets in this quo
tation hold well when reinterpreted in the light of 
theory on the management of renewable resources. 

2.2. "Patrimonial " MediationXX " - a novel 
social contract about nature? xxi 

2.2.1. FROM PARTICIPATION TO NEGOTIATION OF 

CONTRACT 

People's participation may take on a variety of 
forms, some of them differing considerably from 
one another in what actually is meant - at one ex
treme, "manipulative participation" and, at the 
other, "self-mobilization", i.e. effective participa
tion, and one yet to be translated into fact, according 
to Pimbert and Pretty tk(1994). It is a question, 
then, as called for by Cemea, of "empowering peo
ple to mobilize their own capacities, be social actors 
rather than passive subjects, manage their resources, 
make decisions, and control the activities that affect 
their lives" (Cemea, tk 1985). Human beings are an 
integral part of the ecosystem that it is to be man
aged, and without them any project is doomed to 
failure. Restoring local people to their central role 
means that they must be involved from the start in 
determining the objectives of management and in 
the decision-making process. What is needed is "to 
devise strategies whereby each and every person, 
including the humblest social actor, will be able to 
negotiate his own future" (Olivier de Sardan and 
Jaffre,tk 1991). Mediation is geared to securing ex
actly this. It is somewhat far removed from the 
participatory approach because it is based on con
tract and goes beyond short- and medium-term 
consensual solutions. Within the group, the con
tract, once legitimated and ritualized, becomes its 
patrimony. In this way, the actors make the outcome 
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of their negotiation their own; and it can also be the 
basis of a fully-fledged legal contract between local 
and national-level parties, as in Madagascar (cf. 
Box 5). 

In situations where externalities are forcefully at 
work economics science counsels a range of tech
nical' means in order to "internalize the 
externalities'', among the latter such things as uwn
ership rights, or instruments such as taxation, 
licensing, the polluter-pays principle or, again, nor
mal contracts (Barde, 1992). In the case of forest 
management, gazetted forestry or conservation ar
eas, those responsible for the management 
sometimes rely on such expedients as sharing out 
the proceeds or on incentives (McNeely, 1988). 
Such incentives are looked on as a transaction cost 
as a means of getting the people to "share" in the 
objectives pursued by the managing body. Envi
ronment questions are about the very long term, 
whether one is dealing with viable forest ecosystems 
or the enduring settlement of conflicts between 
transhumant herdsmen and sedentary herdsmen or, 
again, conflicts between local people and the man
aging body of protected areas. The longer-term ~e 
horizons of the problems needing to be dealt with, 
the less pertinent the economic (and, a fortiori, 
monetary) assessment; the long term is more a mat
ter of creating institutions than of economic 
analysis. 

The choice of the right instruments for the internal
izing process will be governed by the objectives 
assigned to the regulatory function (Pearce and 
Turner, 1990; Fancheux and Noel, 1995; Meuriot, 
1989). The primary problem therefore, is to decide 
on the objectives. At the local level, the starting 
point for determining objectives cannot lie in the 
machinery for resolving conflicts. On the other 
hand, it is possible to have the actors discuss their 
long-tem1 future. Within this time span there must 
be provision for resolving conflicts or for dealing 
with the problem. The long term envisaged here is 
on the order of 25-30 years - a horizon by definition 
obliging the actors to discuss matters not for them
selves but for their children. This quest for 
agreement about the long term - in an attempt to get 
short- and medium-term undertakings into perspec
tive - is what endows this approach with its 
community heritage dimension; and these heritage 
assets to borrow the definition of "patrimony " 
given' by Ollagnon (1991), make up "the entire 
complex of material and immaterial elements con
curring in maintaining and developing the identity 
and the autonomy of their possessors in both the 
time and the spatial dimensions via adaptation 
within an evolving environment." 

2.2.2. CONSENSUS IS NOT ENOUGH - SOLUTIONS 

MUST TAKE INTO ACCOUNT THE PLURALITY OF 

INTERESTS AND POSSIBLE DIVERGENCE AMONG 

THEM 

Where social actors are negotiating in an attempt to 
find solutions where their interests are in conflict, 
each one tends to entrench himself in the hope of 
persuading the others as to the reasonableness of his 
past action. And on such a justification he will make 
his demands upon the others, whom he assumes to 
have greater responsibility than himself for the con
flicting situation. This is the picture emerging not 
only in the repeated practice of management games 
where freely accessible natural resources are con
cerned, but also from the presence of actors in 
actual negotiations on what is at stake in the man
agement of such resources. 

In a conflict situation, the emergence of a compro
mise is practically impossible if one is trying to 
reach it via a direct assessment of that conflict and 
its underlying causes; where compromise is 
reached, despite all probabilities, it will be seen to 
be highly unstable and that "free rider" behaviour 
will quickly be adopted by many of the participants. 
Accordingly, 

negotiation must take pride of place over 
confrontation - confrontation of rights and 
duties. This means that one must take a 
constructive and realistic approach where 
negotiation, at the mercy of those refusing 
to take part, must find expression in a 
community of action, itself grounded in the 
will so to act together within a clearly 
identified context and in pursuit of limited 
objectives. (Ollagnon, 1991) 

If the attempt to settle the conflict proves a failure, 
experience shows that the actors take an even 
stronger stand - as evidenced by their present b~
haviour - on what they see as the legitimacy of therr 
behaviour in the past. And the conflict becomes 
even more acute as a result. 

"Patrimonial Mediation " starts from this observa
tion and seeks to tum the order of negotiation the 
other way round. The starting point, then, is getting 
the parties to agree on the very long term and work 
back from the future to the present. It relies on the 
assumptio~ that the long term cannot be foreseen 
but can to some extent be decided upon, and that 
having some control over the long term calls for 
fonvard thinking (Weber and Bailly, 1993). An ex
ample of patrimonial mediation is ongoing in 
Madagascar for the transfer of the management of 
renewable resources to local communities and for 
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the relevant contract-making procedures (cf. boxes 
4 and 5). 

2.2.3. PATRIMONIAL MEDIATION - THE 

SUCCESSIVE ST AGES 

The community view of the very long term (without 
this, action at the local level will be a hit-and-miss 
affair) means that negotiation must be organized. In 
other words, mediation among differing ways of 
seeing the past, the present and the future. This calls 
for a mediator xxii, a person who will be expected to 
stimulate dialogue and negotiation where the out
come must be made up of: 

• very long-term objectives (say, a generation) 
• medium-term management scenarios, each ac

companied by a feasibility appraisal from the 
ecological, economic, social and industrial 
standpoint 

• the devising of a negotiated management 
structure. 

From the viewpoint of the economist - the econo
mist of renewable resources - mediation brings into 
being a mle governing resource allocation, as dis
tinct from the classic economic approach where the 
starting point is a predetermined allocation mle. 
Because the mle governing allocation is the resul
tant of interaction among actors, it brings together in 
an integrated formula the respective perceptions of 
those actors and enjoys legitimation in the eyes of 
the local population at large. This does not happen 
when mles are determined in advance, and the 
community is expected to discuss how they shall be 
applied and not whether they are justified as is usu
ally the case in the so-called participatory approach. 

Box 3: The successive stages of patrimonial me
diation 
Initialization 
• identification of actors 
• discussions on trends 
• discussions as to their acceptability 

(Re) construction of constitutional choices 
• discussion on very long-term (25-30) year ob

jectives 
• legitimating process 
• ritualizing 

Devising management scenarios 
• devising scenarios geared to achieving very 

long-term objectives by the actors 
• selecting management tools 
• legitimating the outcome (no ritualization at 

this stage) 
Setting up a local martagement entity 

The entire mediation approach presupposes that an 
initial situation as understood by Rawls (1987) has 
been set up, where the actors have a clear idea of 
what it is that makes them oppose one another and 
of their dependence on a solution to the problem 
that made mediation necessary in the first place. 
"Initialization" presupposes that the actors effec
tively involved in what the mediation is about have 
been identified. Among other things, this means that 
otherwise interested but absent third parties have 
also been identified - all such "third parties" being 
those who have an important role in what becomes 
of the ecosystem, yet all too easily see themselves as 
"outside" the local problem - e.g. the NGO dealing 
with conservation, government department servants 
and trades people, readily place themselves in this 
position. All effective actors are essential to media
tion in property matters, each on an equal footing in 
the negotiation process. The actors are called upon 
to discuss the sort of evolution they see as most 
likely, both of their ecosystems and of their own 
situations, on the assumption that present trends will 
continue - trends that they too are expected to iden
tify. No scientific advice is needed at this stage: only 
the presence of the mediator. The aim so far is to 
enable the actors to express their views as to the 
present situation and its likely evolution, and to be 
clearly informed about each other's views. The 
views of the conservation NGO or of the govern
ment servant are neither more nor less legitimate 
than the others. Here one is dealing with communi
cation and not merely taking note of information. 
Thanks to this initialization stage it is possible to 
place perceptions which are equally legitimate - and 
equally subjective - side by side. Once a "list" of 
these perceptions has been drawn up and discussed, 
the actors are expected to debate whether or not it is 
ecologically, economically and socially acceptable 
that present trends should be allowed to continue. 
Disagreement within the group as regards present 
trends constitutes the starting point of the entire 
approach - that initial situation determining the fur
ther stages of the process. 

SETTING UP VERY LONG TERM OBJECTIVES 

Quite apart from any present conflicts of opinion 
among them , the actors in these cases generally 
refuse to see the consequences that a prolongation 
of current trends might have for their children. What 
is important is to ensure that the discussion is fo
cused on the long term. The actors can for the 
moment talk about what they "ideally" would wish 
to see handed over to their children in terms of what 
the environment should be like and the context 
within which they will be living out their lives. Sci
entific expertise is not always necessary, since the 
object of the exercise is to get the actors to chart out 
the long term, in what one might call a social con-
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tract where the ideal finds equal expression with the 
material. Myth, symbol and ancestors may certainly 
be brought into the discussionxxiii. This fundamental 
stage in patrimonial mediation corresponds to some 
extent to what tk Constanza (1996) calls the neces
sity of "envisioning"xxiv. The gTeat ailn of 
patr~onial mediation is to establish constitutional 
choices (cf. Ostrom, 1990), which will later be 
treated as sacrosanct and as a permanent point of 
reference for action by the actors who agreed to 
them. These very long-term objectives will be made 
with institutions, with more demands on those that 
have brought about the very long-term acceptance. 

With a cmmnonly-held disagreement as regards the 
prolongation of present trends (or as regards the 
wish to see some of them prolonged) as starting 
point, it will be possible to discuss the component 
features of a desirable future. Agreement on very 
long-term objectives is a prior stage, and lends 
authority to the definition of both medium- and 
short-term management procedures. This approach 
of working back from the future has the advantage 
of showing that there is no longer any point in many 
of the conflicting positions, nor in jockeying those 
who persist into an untenable position. By the very 
fact of their being "patrimonial" (no longer negotia
ble), intangible and "constitutional", these very 
long-term objectives stand in need of forceful le
gitimation and ritualization. 

Box 4: The environment mediator in Madagascar 

Madagascar's Law 96-025, providing for the local 
management of renewable resources, calls for the 
mandatory services of an "environment mediator" 
for any first contract for the transfer of management 
from the State to a rural community. The purpose of 
the obligation obviously is to ensure that contracts 
will not be entered into hastily or in a botched-up 
manner due to any party or parties being flagrantly 
over-powerful vis-a-vis the others. The question 
then arises as to who can be this environment me
diator, the deus ex machina in the policy for the 
local management of renewable resources in Mada
gascar. The travaux preparatoires for the draft 
environment mediator decree (cf. Andriatahiana et 
al., 1996) explains that "in Madagascar the envi
ronment mediator is to be the centre of the process 
of conducting patrimonial negotiations. He must 
earn the trust of the different parties involved in the 
negotiations. He will be the craftsman fashioning 
fampihavanana (promoter of fihavanana relation
ships, i.e. the crystallizing ofbonds ofsolidarity".'xv 

Box 4 (cont'd) 
Madagascar's environment mediator is an individ
ual, chosen in the light of his personal qualities by 
the rural base community (fokon 'olona) who are 
applying for a so-called "local management secu
rity" (GELOSE) contract. As part of the mediator's 

mission is to help local base communities in the 
preparation and devising of draft projects for the 
management of renewable natural resources, thus 
the task of the mediator is to facilitate the negotia
tion and drafting of contracts in that he is called 
upon to bring about a rapprochement among the 
viewpoints, perceptions and objectives of the differ
ent actors concerned in any contract for 
management transfer. The mediator is the facilitator 
of the process of legitimating what is legal and 
legalizing what is legitimate, this being an essen
tial process if a positive re-dynamization of the local 
base communities is to be achieved. He thus con
tributes to the formulation of yet additional 
objectives for the very long term. Patrimonial me
diation has to deal with different representations and 
perceptions of the past, the present and the future 
and is conditional upon agreement among the par
ties on a "joint future". The mediator is the midwife 
in bringing this vision of the future to birth. In order 
to accomplish his mission, the mediator must before 
all else be able to listen to people. Trust and "com
plicity" lead on to Ray amandreny (literally 
"parents"). The Ray amandreny is a mediator par 
excellence, a wise man and a reconciler. He is able 
to listen, and so people can trust him and place their 
own confidences in him. 

The mediator has no power over the parties beyond 
the confidence he generates in others by his ability 
to listen to them. Unlike a judge, who can simply 
hand down a decision settling differences between 
parties, he can only elicit, by the questions he asks, 
concrete solutions for adoption under the GELOSE 
contract (cf. Box 5). His only power (and it is no 
mean power) is to be the only person able to decide 
when the negotiation process has come to a conclu
sion - when he judges that a viable long-term 
agreement has been reached. In this sense, beyond 
his function of "midwifery for the common future" 
of the group, he is also a sort of high priest, who 
will ritualize the agreement so reached. 

LEGITIMATION AND RITUALIZATION 

Legitimation is the procedme wheTeby agreement 
among a given number of persons is accepted as 
binding their group as a whole, including those ab
sent third parties. The procedure usually entails 
having the public seal placed on the terms of the 
agreement, together with a written statement, in the 
presence of an authority with a wider range of com
petence than that called for by the problems leading 
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up to the need for mediation. Even where the 
agreement needs to be sanctioned by a referendum 
locally, the outcome will still need legitimating. At 
the local level, the external authority could be the 
prefect or a minister or any other person whose 
authority is recognized by all. There are some 
economists, Godard (1994)tk among them, who 
hold that in a situation of controversy, negotiations 
constitute "processes of construction" of legitima
tion - of one point of view over others' points of 
view, or of one actor over the rest. In the case of 
decisions affecting a community's patrimony, le
gitimation follows on the agreement. It is not the 
purpose of the negotiation but it lends strength to it. 

The legitimation procedure makes an institution of 
the outcome of an interaction among points of view 
that may be divergent at the start from one individ
ual to another or from one group to another. In this 
way, the procedure directly internalizes the actors' 
perceptions without thereby confirming their ac
ceptance. In opposition to such acceptance logic 
there is the logic of interaction among preferences. 

Because they have to be property-related, non
negotiable, untouchable and in the nature of a "con
tribution'', the very long-term objectives need both 
legitimating and ritualizing. Ritualization means 
public expression of the terms of the agreement, 
with a ceremony which will depend on the place 
and the cultures present there. Ritual, whatever form 
it takes, consigns the very long-term agreement to 
the symbolic order; and in so doing_ renders it inal
ienable, not susceptible of expression in monetary 
terms, and difficult to transgress.xxvi 

Box 5: Madagascar's GELOSExxvii contracts 

In Madagascar, the policy of transferring the man
agement of renewable natural resources, under 
contract, to mral communities has, since October 
1996, been governed by Law 96-025 providing for 
local management of renewable resources. The 
management of forests, wild fauna and flora, both 
aquatic and terrestrial, together with water and 
rangeland, coming within the State domain or terri
torial comm1:1nities can thus be handed over to local 
entities. 

The Law creates the regulatory framework for the 
so-called GELOSE contracts. Such contracts are 
entered into by the State along with the commune or 
the base mral community. A contract provides, at 
one and the same time, for: 

Box 5 (cont'd) 

• the transfer, under contract, of the management 
of a renewable natural resource within a demar
cated community area to a given mral 
community in question 

• rendering land tenure relatively secure, i.e. by 
public record, where all parties will have had 
their say, regarding individual or community 
land occupancy throughout the territory con
cerned. 

The objective here is to put an end to uncontrolled· 
access by making rural communities responsible for 
the resources in their area. The contracts in question 
can only be entered into at the free request of the 
communities concerned. The contract must promote 
the working of the resource and an enhancement of 
its value for the benefit of such communities or 
communes. A contract implies that negotiation has 
taken place between the government, the community 
occupying the territory (commune) and the local 
community - and this on the basis of patrimonial 
mediation. The community or commune is assisted 
in this process by a qualified environment mediator 
of its choice. There is no a priori preclusion of any 
actor in the social or economic life of the locality. 
The process inevitably demands reflection on the 
part of the community as to the long-term use of the 
different areas making up the territory it occupies. 
The relevant contracts are made for a trial period of 
three years (renewable). Administrative monitoring 
for ten years is provided for. 

The commune awarded the contract follows up com
pliance with obligations. It is also required to secure 
the perfection of the exclusive access for members of 
the community undertaking the management. The 
GELOSE contract ratifies the use and management 
rights of the rural community as holders of the usu
fmct. The formula endows the legitimate with the 
force of law; it allows communities to become prime 
beneficiaries and dynamic elements in local devel
opment. And it seeks to release local initiative and 
restore assurance and responsibility to local actors. 

DEVISING A MANAGEMENT SYSTEM 

The stage following mediation consists in estab
lishing medium-term scenarios whereby the very 
long-term objectives may be attained. The actors 
continue to be masters of this stage, as of the previ
ous stage, with the mediator still in assistance. It is 
now that scientific expertise comes into play, spe
cifically that of economic science. It is not the 
business of the experts to say what must be done but 
to assess the comparative feasibility of the scenarios 
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that the actors have arrived at. The actors should by 
now know enough to be able to question both what 
the experts and what the ordinary people have to 
say . The fact of not knowing (on the part of the ac
tor~) can be productive in the sense that questions 
can be asked within the negotiation process itself 
(Olivier de Sardan & Jaffre,tk 1991). With this sci
entific appraisal of the scenarios via this question
and-answer approach, it is possible to refine these to 
the point where the actors see them as in agreement 
with their expectations at an acceptable cost to 
them, and in conformity with the long-term objec
tives. xxviii In the devising of scenarios, the things that 
are desirable are transformed into what is feasi
ble'xix. The scenarios need to be agreed on by all, 
and therefore need legitimating; but they also need 
to be adaptable and patient of modification as 
changes in the context demand. For this reason, they 
do not call for ritualization. 

SETTING UP AN ENTITY TO BE RESPONSIBLE FOR 

RESOURCE MANAGEMENT 

The kind of management entity will be conditioned 
by the process of decisions. It is purely executive; it 
sets agreed-upon scenarios to work in conformity 
with the decisions that have been thrashed out and 
accepted. The entity applies the management tools 
decided upon by others, and not by itself. It should 
be of a kind that can be transformed if need be. Ac
cordingly it calls for no legitimating beyond the 
social dimensions within which work goes forward 
or proceeds, or for ritualizing. The tasks incumbent 
on the structure are to implement the decisions 
taken regarding such matters as control over access 
and to exclude outsiders, notifying the applicable 
sanctions to the authority responsible for enforce
ment, and collecting fees on whatever is harvested 
from the environment, and so on. It is important to 
remember that a management entity can differ from 
one community to another, around core functions 
that are common to all. 

2.3 Advantages and disadvantages of patri
monial mediation and subsidiarity in 
management 

Putting patrimonial mediation to work in bringing 
GELOSE contracts to conclusion in Madagascar is, 
of course, unlikely to be without its risks or a pain
ful learning process or occasional wanderings off 
the correct approach. There are clearly advantages 
in (i) a more meaningful participation in the deci
sion-making process; (ii) the fact that the 
beneficiaries take up responsibilities; (iii) an en
hanced role of the State, of government servants and 
of the various actors concerned; and (iv) the possi
bility of internalizing the cost of oontrolling the use 
made of the. resource and the land areas. The 

GELOSE formula is a constituent - horizontal -
element in the Environment Plan of Madagascar. It 
is associated, along with other entities, with the 
Support for Regionalized Management and Land 
Area Approach (AGERAS) - a further component 
of the Environment Plan that is required to facilitate 
regionally negotiated planning of development ac
tivities. At this level of organization, regional 
guidelines are developed, and help is forthcoming 
for instituting and strengthening activities in dealing 
with matters of concertation and guidance at the 
regional and lower levels. In Madagascar, the "re
gion" is not yet an operational decentralized 
territorial entity, and at the moment only the com
mune/municipality is recognized in these terms. The 
challenge facing the Environment Plan (cf. World 
Bank, 1996), and in particular in its AGERAS com
ponent, is to facilitate the coming into being of an 
institution for regional planning - to handle matters 
of concern to the viable management of renewable 
resources as well as of broader, regional-level is
sues. Such an institution would provide a basis for 
reflection and the designing and setting up of a 
fully-fledged regional authority. From the political 
standpoint, the challenge is both enormous and am
bitious. 

Even so, it is even now possible to point out certain 
matters of concern: If pluralism is to be the rule, 
then this implies the disappearance of the "sole de
cider". Instead of decision tout court, one now has a 
decision-making process. This, of course, compli
cates procedures and somehow makes them 
irreversible in the eyes of the newly involved actors. 
But technology comes to the aid of this process. All 
these elements considerably modify the role of 
some of the actors; and one cannot be sure that these 
will be able easily to change their role or be willing 
to do so. Again, if one remembers the importance of 
discussion in this process, the right to enter discus
sion can scarcely be invoked by those for whom it is 
dangerous to state their point of view. Nor are the 
risks of the process wandering away from the ap
pointed path to be disregarded, in the first place, 
when one considers the central role of the mediator. 
For the question arises: Will each and every one of 
these environment mediators be equal to their tasks? 
And will they be able to persuade the various parties 
to rise above their conflicting viewpoints regarding 
the same factual situation and reach a commonly 
agreed-upon perception of the future as their start
ing point, and think up novel rules for a viable 
management of their resources? Again, will their 
independence be respected? Is there not the risk that 
hidden conflicts will emerge in the very mediation 
process? Will the confidence that the various actors 
place in the mediation be strong enough to involve 
them in the process? Possible attempts at sabotage, 
whether from inside or from outside, by certain ac-
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tors, need to be foreseen and thwarted. And there is 
the further danger that the process might be inter
rupted and, worse still, that old methods, where the 
people concerned are not brought into deci
sion-making or action, will be reverted to. 
Accordingly, the tools considered here are not of 
unlimited application, or without their risks. 

3 Risks and Limitations in Managing Plu
ralism 

3.1. THE TEMPTATION OF APPLYING FAMILIAR 

SOLUTIONS 

In a critical situation, one may be tempted to 
propose a solution that one has ready to 
hand. This has been called the "street lamp 
syndrome""' and is to be found widely pres
ent in development policies. Nor is 
decentralization immune from the tempta
tion. As Le Roy puts it: 

Decentralization, just as with governance 
in the sphere of identification and of the re
sponsibility of the actors, rests on the 
premise that the power of the State is cen
tralized and that the solution for its 
malfunctioning is to decentralize it. 
... Similarly in ownership matters: just as 
there can be no expropriating where there 
is nothing under ownership, so there can be 
no' decentralizing power when it is con
centrated. In such cases, the supposedly 
decentralization procedures achieve noth
ing better than a deconcentration. 
(Le Roy, 1995) 

3.1.1 ABOUT DECENTRALIZATION 

The motivations behind African States in introduc
ing decentralization policies fall under three main 
types (as pointed out by the findings of the think 
tank of France's Ministry of Cooperation and cited 
by Gentil and Husson, 1995): 

as a procedure for encouraging the mobilization 
of communities for the pursuit of sustainable 
development; 
as a means of making democracy more mean
ingful at the local level and encouraging it to 
take root there; 
as an enterprise for restructuring the State itself 
and for legitimating its institutions afresh. 

Gentil and Husson (1995)xxxi, basing themselves on 
the legitimation theoryxxxii, propose that a novel 
policy such as decentralization should answer to a 
social demand relative to precise actions or func
tions that have their place in the long-term process 
and are geared to dealing with concrete problems, 

The juridical construction of such a policy seems of 
secondary importance to these authors as compared 
with its functional logic. The form of organization, 
therefore, has to be adaptable to the problems re
quiring to be solved and at the level where solution 
is actually feasible. In this way it is possible to "ef
fectively associate people in the design of their local 
community organizations instead of imposing on 
them a top-down cut-and-dry solution with so many 
juridical, "democratic" and fiscal attributes that are 
in most cases poorly adapted to their purpose or are 
incomprehensible" (Gentil and Husson, 1995). This 
is not to say the State is absent, for it lays down 
guidelines and may provide arbitration, official rec
ognition and legitimation. The formulation of rules 
is central to the process, especially those having to 
do with renewable resources, but "the question is 
more one of a body of rules of procedure (govern
ing such matters as who is to take part in the 
discussions, how to discuss, how decisions are 
taken, and how to put these into effect) rather than 
substantive law" (Le Roy, 1995). Decentralization 
is a procedure before it is an institution, so that the 
model is not a universal model, and its dovetailing 
with equity or local democracy is a matter of al
lowing people 

unrestricted debate on the major issues af
fecting them. It means striving after 
solutions compatible with the overall inter
est and allowing for the wishes of 
minorities; it means respect for decisions 
taken; and it means conciliation at times of 
conflict. Despite certain limitationsxxxiii', 
many societies in Africa have built up a 
range of cultural practices in the direction 
of this unrestricted debate and of seeking 
solutions acceptable to all. These practices 
can be modified and supplemented and re
vivified and thus serve as a starting point 
for devising specific forms adapted to the 
context and finding endogenous solutions. 
(Gentil and Husson, 1995) 

3.1.2 SUBSIDIARITY IN RESOURCE MANAGEMENT 

Similar remarks apply to the manner in which addi
tional authority and decision-making capacity is 
conferred on an increasing number of groups within 
civil society where forest resource management is 
concerned. The actors have now greater autonomy 
of action. The possibility of arbitrary behaviour, 
injustices or the cornering of power will not have 
been thwarted entirely. Nor is subsidiarity in man
agement a universally applicable principle. One 
course would be to assess, in the first place, whether 
the anthropological, sociological and philosophical 
conditions surrounding its application can all be 
satisfied or follow Millon-Delsol (1993), such as: 
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• confidence in the abilities of the social actors, 
and in tum concern for the general interest; 

• people's intuitive understanding that the 
authorities are not necessarily endowed by na
ture with absolute competence in deciding what 
is the general interest and how it shall be pro
moted; 

• the will to autonomy and initiative on the part 
of the social actors. 

The cultural obstacles, all the same, are important. 
The idea of subsidiarity contains within itself a "de
sacralization" of someone's rights. The logic behind 
this bears some resemblance to what Le Roy devel
oped in reference to decentralization. 

The dynamic character of the idea of sub
sidiarity implies a relativization of rights -
a permanent calling in question of their 
content rather than whether they are neces
sary or not. ... The task of promoting the 
general interest ceases to be the State's 
business, though the State remains guar
antor of efficacy and completeness in the 
pursuit of that interest. This does not mean 
that the task therefore becomes a private 
business: more precisely, it becomes a po
litical business in the sense of being 
everyone's business. Even citizenship is 
certain to be profoundly modified. (Mil
lon-Delsol, 1993) 

One can thus understand how resistance to this logic 
can develop, consciously or otherwise, within the 
administrative, rule-making or judicial apparatus. 

3.1.3. SUBSIDIARITY IN DEVELOPMENT MATTERS 

There is a further risk in attempting to establish a 
technical nexus ben:veen decentralized management 
of renewable resources and development. Assessing 
the validity of such a nexus figures in the debate set 
in train by Sen (1984) on the economy of develop
ment. According to Sen, for too long pride of place 
has been accorded to growth in the availability of 
goods over the growth in rights and capacities of 
individuals. The analyses conducted by those who 
favour the management of commonly held re
sources yield elements for understanding the nexus. 
But the framework of analysis is often narrower 
than that emerging when policy decentralization and 
resource management are combined (Jodha, 1985). 
What is involved in the monitoring of experience 
currently underway in Niger, Mali and Madagascar 
fits into such a framework. 

Insisting at all costs on reconciling economic effi
cacy and managing pluralism is yet another type of 

risk. Introducing subsidiarity in resource manage
ment relies on the notion of opportunity cost. 
Consensus among actors not to persist in current 
trends provides the starting point for working to
wards long-term management objectives. On this 
premise, the perceived costs of continuing with such 
trends give one the opportunity cost of subsidiary 
management of natural resources. But questions 
remain as to the validity of this economic logic in 
specified societies and as to the possible forms for 
making it amenable to contract. 

One way of providing leverage for rural develop
ment is to set up a local fiscal system; and this is 
among the major gains to be hoped for from decen
tralization. For the moment little operational 
experience with forest resources has been built up. 
In Madagascar, the approach followed is to let local 
management be self-financing, so that the commu
nities in this way establish an unambiguous linkage 
benveen conservation and revenue. The system so 
proposed consists of a tax or fee on whatever is har
vested from the natural environment; the tax is a 
differential one from area to area. Collection and 
redistribution are bottom-up procedures with: 

" area differentials: where the aim is that the tax 
should encourage harvesting in areas where 
pressure is less intense, and would be calculated 
differentially also in terms of the incentives that 
the tax is geared to, for example by making 
charcoal dear enough to encourage country 
people to plant wooded stands around some of 
the towns; 

"' the tax collected at fokonolona level, by the 
local management body, the latter retaining a 
percentage specified by law and handing over 
the rest to the forest services; and these in their 
turn would retain a percentage and pay the bal
ance into the public purse. 

The tax would be one instrument among others ones 
open to the communities, such as auctions and ne
gotiating exclusive rights. A tax is generally an 
excellent instrument for getting a management sys
tem under way (initialization), but is not one readily 
adaptable to the purposes of regulation. 

3.2. Operational Difficulties 

Pluralism entails the need to innovate in matters of 
organization; and the tools used in management 
must evolve parallel one to the other. Nothing is 
cut-and-dry, and the need remains to offer novel 
procedures in connection with numerous matters. 
Here one also has a technical challenge that will 
have to be taken up in several fields. 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 295 



PATRIMONIAL MEDIATION AND MANAGEMENT SUBSIDIARITY 

Malagasy law on local community management 
creates instruments geared to securing a more effi
cient use of renewable natural resources for the 
benefit both of local communities that are responsi
ble for the management and of farmers or 
harvesters. The instruments in question will often be 
at one and same time economic, institutional, regu
latory and fiscal. 

The combination of the various instruments and the 
procedures for applying them will need to be clearly 
defined for each and every resource in light of the 
economic set-up· of the respective commercial chan
nels. The question arises as to whether, in order to 
secure a viable long-term management of the re
sources for this or that product of gathering 
activities, one should strengthen the institutional 
set-up of thy economic operators, or tax the re
source; and in what way and at what level of the 
economic activity in question (resource manage
ment, resource working, transport, processing, 
marketing) and how the proceeds of the taJi:: shall be 
distributed. There are so many complex technical 
questions needing answers. No solution will be ac
ceptable unless it is based on a socio-economic and 
institutional analysis of the respective commercial 
channels - determining \Vho does what, who earns 
how much, who decides what and as geared to what 
objectives at each level of resource management to 
the processing or final marketing stage. An example 
of this kind of technical approach to the sharing of 
costs and benefits may be had from what is being 
done in Mali. 

However, if one stands back a little further to reflect 
on Niger's Domestic Energy Strategy one can have 
an idea of the advantages and the difficulties deriv
ing from the change in forest policy. Meanwhile the 
actors who are forfeiting a certain amount of power 
or an economic interest continue to be very reluc
tant to accept reform. 

Box 6: Management of gazetted forests in the 
environs of Bamako, Mali (Guizol and Martin, 
1997). 

The project for the management of the three gazet
ted forests - Faya, Monts Mandingues and Sousan -
cover an aggregate area of 136,000 ha. It concerns 
the management of fuelwood supply for Bamako. 
Local participation in the project is covered by con
tracts negotiated between the people themselves and 
the governn1ent. The management plans for the re
spective forests have as its first stage negotiation on 
the very long-term objectives and management 
plans put forward by the country people themselves 
and approved by government representatives. Such 
plan constitutes a tool for coordinating action. 

Box 6 (cont'd) 
Any limiting reflection and action to the gazetted 
forests might · lead to the deforestation of 
non-gazetted areas. Again, interaction among the 
different catchment areas for supplying Mali's 
towns with fuelwood makes it necessary for the 
project to allow for the newly-introduced national 
strategy in these matters (Guideline Supply 
Scheme). The priority need is to prohibit ume
stricted access to forest resources, such access 
seemingly the main cause of the present degradation 
there. Limiting open access is achieved by creating 
rights and duties as between the different co
managing entities such as the village committees, 
wardens and foresters. 

Given the proximity of Bamako, a "fuelwood" pro
duction-to-marketing line is highly active. The 
project relies on this activity in order to provide a 
basis on which local development can proceed. 
Finding the key to the sharing out of the benefits 
obtained from forest working is a major element in 
determining the success or failure of the scheme. 
Various formulas are being explored such as sharing 
on the basis of value added as vouched for by the 
forest working account. With such a system it is 
possible to allow for variations in the value of 
standing timber from one place to another. Ensuring 
that the loggers are properly qualified means that 
stocks can be built up during slack periods on the 
farm and that advantage can be taken of seasonal 
price variations. 

The principle underlying the national strategy (Do
mestic Energy Strategy) is that of providing 
incentives for traders/carriers to obtain their sup
plies from forests under sustainable management. 
But management in these terms has its cost - an ad
ditional cost for the trader/carrier, and he will only 
pay it if all his competitors are made to do the same. 
For this a transport contract system is needed, and 
there is none in place. The tradesmen for the mo
ment have no interest in obtaining their supplies 
from these forests. The risk of the produce having to 
be sold off at a depressed price is accordingly fore
seen. The market must be supported for the time 
being. Similarly, advance payments against receipt 
to the loggers, during the season when prices of 
wood are too low, risks discouraging rural people. 
A revolving fund for the village committee banks 
would thus appear to be necessary. For the moment 
the project has a market concentration on fuelwood 
and on the riparian villages. Cattle transhumance 
goes on in the area (Faya), and there are also gath
erers of forage and straw for supplying the urban 
livestock raising activities in Bamako, as well as the 
forest uses. These other components now have to be 
integrated in the management of the gazetted for
ests. 
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Box 7: Principal results and difficulties in Ni
ger's Domestic Energy Strategy (Montagne, 
lchaou, Ada, 1997) 

Results 

taxation has been operational since 1994; 
some 150,000 ha forest stands are under man
agement; 
100 rural markets for fuelwood are now opera
tional; 
commercial and technical operations are suited 
to needs (quotas; felling procedures); 
the level of tax collection is satisfactory and the 
making over of the proceeds to the State and 
communities is effective; 
some 15 to 20 per cent of Niamey's require
ments are met by wood from rural markets (15-
20,000 tons/year); 
producer turnover stands at Fcfa 100 million 
yearly; 
the added value on standing timber is between 
5 and 8 Fcfa per kg; 
government capacities for monitoring (deposit 
account into which taxes are paid) are devel
oping; 
forest development activities are being gener
ated by the timber trade (small-scale nurseries; 
fire-breaks; plantations, etc.); 
voluntary investment (provision of classrooms, 
purchase of carts, cereal purchase, repairing 
mosques, etc.) 

D(fficulties 
"' the strategy tends to conflict with the many 

vested ~terests and centres of power; 
"' the new system is often misunderstood by the 

traders/carriers and the government forest 
agents, so that information and extension ef
forts are called for; 

"' achievements are still precarious, chiefly be
cause of unsolved land tenure and sylvicultural 
problems. 

In many cases these methods or tools for resource 
management envisaged . by the respective parties 
will implicitly be influenced by the social stand
points of those parties. In the example of rural 
markets for fuelwood in Niger, the forest working 
and sylvicultural techniques envisaged in the begin
ning by the Forestry Department have been 
formulated as if they were hard and fast dogmas. 
And behind the dogmas there was an implicit con
viction that only the Forestry Department was the 
depository of credible technical know-how and that 
the customary sylvicultural practices of the rural 
population merited no consideration. And yet, a 

close inspection of these shows that they can also be 
technically sound. 

T~~ acceptance of pluralism also requires recog
mzmg a person's skills (or lack of them). This is 
one of the bases on which the principle of subsidi

arity will be applied. But the realization by the actor 
himself or by others of his level of competence or 
lack of it raises a serious subjective problem and 
"leaves the way open to all sorts of excesses" (Mil
lon-Delsol, 1993). It also becomes a matter of 
power play. Whoever has to judge of another's 
competence must be above this power game. Is this 
possible, however? 

Conclusions and Outlook 

The way of viewing a forest under pluralist man
agement, where people have been content simply to 
see the wood, does much to change the outlook for 
that forest. The rediscovery of pluralism in forestry 
matters brings the forest ecosystem back to the cen
tre of concerns in rural development; and it means 
restoring the ecosystem to its rightful place in soci
ety as well. The ecosystem is a matter of concern to 
a plurality of actors, and has to support a plurality of 
resources and uses. The problem, from this point on, 
is to coordinate these uses - and the users. Matters 
of concern are to be seen in (i) the possibility of the 
ecosystem and its users being viable together over 
the long term; (ii) conditions making for efficiency -
conditions geared to controlling and piloting rather 
than to prohibiting; and (iii) the need to achieve a 
degree of equity among the actors in the economic, 
social and political contexts. 

Certain developing countries are tending to favour a 
more local level of management of forest resources 
and the environment. In Niger, and then in Mali, a 
changed forest policy bases local management of 
fuelwood resources on the transfer of the manage
ment of village woodlots to local-level management 
entities securing returns on production by working 
through rural markets. Control by the forest 
authorities over the transfer is a post factum affair in 
that the local entities are required to limit them
selves to the timber quota that has been negotiated 
and to simple guidelines for working the resource. 

In Madagascar, an even broader approach transfers 
the management of the entire range of renewable 
resources to local communities - a thoroughgoing 
policy of management decentralization, therefore. 

There is little point in examining the background to 
these examples; nor is it the purpose here to ap
praise the proposals described, but rather to show 
that the theoretical formulations and the pragmatic 
conditions converge on recommending the principle 
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of subsidiarity in resource management with patri
monial mediation as basis. What is also needed is a 
forward appraisal (ex post evaluation where possi
ble) of risks and limitations. 

As with any major innovation, it is difficult to de
termine in advance whether the proposed course 
will branch off at one point or another. There is no 
doubt that the amplitude of these radical changes 
means that there will be dangers awaiting them. The 
first group of such dangers relates to the adoption of 
solutions of a potentially universal nature ( decen
tralization, economic development, etc.) without 
any attempt to endogenize them. The second group 
of dangers has to do with whether the solutions ac
tually put into effect will be fully operational. 
Current research here has nothing to do with social 
experiment but seeks instead to answer to the need 
for action and the need for caution and, in so doing, 
reconcile these needs. 

The revolution brought in by taking pluralism into 
account defies easy evaluation. But it amounts to a 
major innovation in the complex systems impinging 
on as many cultural and ecological dimensions as 
political ones. There is no certainty that managing 
pluralism will lead to sustainable forestry and rural 
development. Yet the projects now underway are a 
challenge, creating the conditions where one might 
hope that such viable management will be possible, 
and careful monitoring of their progress will show 
whether the challenge can be taken up. 
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xvii "Deconcentration" here consists in handing over 
to local authorities the powers of decision making 
previously in the hands of the central government. 

xviii The raison d'etre of decentralization is to free 
the hands of the central government and place re
sponsibilities with those best able to handle them. 
Decentralization means that those most closely con
cerned do the managing. In this way those, too, who 
are subject to authority will share in the decision
making process (Debbash Ch.). 

xix It was no simple matter to persuade the staff of 
the Forestry Department to give up their "dogma" 
of close seasons, since this called into question the 

very idea they have of the forest - seen as a matter 
of administration by the public authorities and in 
terms of the supremacy of so-called modern techni
cal knowledge over the customary practices of rural 
people. 

xx Mediation : process of using a neutral third party 
in order to reach an agreement between the parties 
concerned by giving a translation of their respective 
representations of a question or a problem 

xxi Part of this section is taken over from Weber, 
1996. 

xxii The mediator can be a person with qualifications 
in the (preferably social) sciences, or a politician, 
but his qualifications or allegiances are relatively 
unimportant. What matters is that he should be able 
to listen to people and represent opinions faithfully, 
to give some legitimation to the points of view 
emerging in the negotiations, especially when there 
is opposition among them. He must also be able to 
sum up. 

xxiii The myth of the market along with the rest. 

xxiv The "envisioning" session led by D. Meadows at 
the ISEE Conference held in Costa Rica in 1994 
provides an interesting example of a "ritual" where 
a thousand or so persons are blindfolded and try to 
"communicate" with each other within the frame
work of their commonly-held v1s10n of a 
harmonious future. With mediation in environ
mental matters, the projections of the actors for the 
future are the resultant of prior debate on the likely 
consequences of a prolongation of present trends, of 
which the actors have concrete experience in their 
lives. 

xxv One may read that the risk often anses of con
fusing solidarity and consensus. In anthropological 
terms, solidarity stems from flhavanana, which is 
the crystallizing of bonds of solidarity among peo
ple deriving from a common origin. It finds 
concrete expression through a system of reciprocal 
rights and duties. Striving after consensus is like
wise a current practice in the rural world - mitady ny 
marimaritra iombonana. Fihavanana operates 
through "constant quest for a minimum of compro
mise lest the group should fall apart" 
(Razafindrabe, M., 1997). 

xxvi An example of ritualization that immediately 
comes to mind is to be found in the degree ceremo
nies of the universities in the English-speaking 
world. The public conferral lends legitimacy to the 
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degree. The vesture and the ceremonial have a 
forceful ritualization effect on the process. 

xxvii GELOSE - GEstion LOcale SEcurisee - Security 
in Local (Resource) Management. 

xxviii At a recent IUCN Workshop on the economics 
of biodiversity loss, held at Gland, 22-24 April 
1996, it was pointed out that the papers dealing with 
the costs of conservation were very limited in num
ber, whereas most papers were concerned with 
evaluating the benefits. 

xxix This was the logic underlying indicative plan
ning - as conceived by the French: the aim in all this 
work (the plan) is not to decide between victors and 
vanquished but to arrive at a common view regard
ing the future of an economic or social activity in its 
relationship to the national development objective 
(Masse, 1961). 

xxx The street lamp syndrome refers to the tendency 
for an individual who has lost his key in the dark to 
look for it under the light of the nearest lamp (cf. 
Marchand, C., 1992). 
xxxi ... but they warn against a direct transposition of 
the French de-centralization model. 

xxxii Boyer, R., Saillard Y. (dir.), 1995. Theorie de la 
regulation. L 'etat des savoirs, La decouverte. 568 
pp. 

xxxiii Such as the poor regard for what women, young 
people, outsiders, etc., might have to say - just as 
happened in Athens when democracy was being 
invented. 
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Abstract 

This paper explores some contextual aspects of the relation between law and pluralism, particularly in regards to ru
ral peoples in the majority world, i.e. developing countries. It focuses specifically on the Philippines and Indonesia, 
because experience has shown that the insights gained from work in these nations has broad applicability to many 
other countries. It defines pluralist nations as those in which government and private business support and interact 
with civil society in setting national priorities and implementing them. It is premised on the belief that if civil society in 
a particular nation is weak or virtually non-existent, then national laws and policies will likely be indifferent to and 

ignorant of the rights, needs, aspirations and potentials of rural constituencies, which in many developing countries 
comprise the vast majority of the national citizenry. 

The paper is organized into five sections. The first section provides a brief description of legal process and its relation 
to justice and pluralism. The second section identifies the origins and describes the nature of national laws concerning 
community-based forest management (CBFM) in many developing countries. It also inquires into the social contracts 
of these nations. The third section provides an overview of the current status of forest resources and forest policies in 
Indonesia and the Philippines. The fourth section provides a brief descriptive overview of civil society in these coun
tries, including public interest environmental law institutions, and attempts to identifY and analyze key aspects of the 
role they are playing in promoting changes in laws and policies that are supportive of local participation in natural 
resource management. Finally, the paper identifies key legal issues that merit attention in the promotion of pluralism 
and CBFM. 

Aspects juridiques du pluralisnie et de l'anienagement forestier conunu
nautaire: enseignenients tires des Philippines et de l'Indonesie et con
trastes entre les deux pays 

Sommaire 

Cet article analyse quelques aspects contextuels de la relation entre la loi et le pluralisme, notamment a l'egard des 
populations rurales du monde majoritaire, c 'est-a-dire des pays en developpement. fl est consacre specifiquement aux 
Philippines et a l'Jndonesie, car /'experience a montre que les connaissances acquises dans ces deux nations sont 
aisement applicables a de nombreux autres pays. II definit /es nations pluralistes comme eel/es ou le gouvernement et 
le secteur prive appuient et entretiennent un lien etroit avec la societe civile dans l 'etablissement et la mise en reuvre 
des priorites nationales. On part du principe que si la societe civile d 'une nation donnee est faible ou pratiquement 
inexistante, il y a de grandes chances pour que les lois et les p9litiques nationales ne se soucient guere et ne fassent 
aucun cas des droits, des besoins, des aspirations et des possibilites des collecrivites rurales, qui, dans de nombreux 
pays en developpement, representent la grande majorite des citoyens. 

L 'article est divise en cinq parties. La premiere presente une breve description du processus juridique et de ses rap
ports avec la justice et le pluralisme .• La deuxieme identifie /es origines et decrit la nature des lois nationales sur 
l 'amenagement forestier communautaire dans de nombreux pays en developpement. Elle se penche aussi sur les con
h-ats sociaux de ces nations. La troisieme partie presente une vue generale de la situation actuelle des ressources et 
des politiques forestieres en Indonesie et aux Philippines. La quatrieme partie decrit brievement la societe civile des 
deux pays, y compris les institutions du droit de l'environnement, et /es efforts visant a cerner et a analyser les aspects 
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cles du role qu 'ellesjouent dans la promotion de la reforme des lois et des politiques appuyant la participation locale 
a l'arnenagement des ressources naturelles. Enfin, !'article met en exergue certaines questionsjuridiques cles qui me
ritent une attention particuliere dans la promotion du pluralisme et la gestion forestiere participative. 

Introduction 

Interest in and experience with sustainable commu
nity-based forest management (CBFM) has grown 
during the past decade. This has been accompanied by 
a parallel realization that present and future prospects 
for authentic and widespread state support of CBFM 
depend upon the existence of pluralist societies. Sup
port for pluralism is an explicit acknowledgment that 
there are often many interests and perspectives when it 
comes to natmal resource management. It is also, 
hopefully at least, an implicit acknowledgment that the 
aspirations and rights of heretofore politically and 
economically marginalized constituencies merit atten
tion. 

As with the more recently popularized idea of com
munity-based resource management, the concept of 
pluralism holds great promise. There is growing evi
dence that actively involving all resource users in de
cision making contributes to sustainable and equitable 
development in a number of significant ways. These 
include: 1) capturing indigenous knowledge, skills and 
experience concerning resource problems and man
agement; 2) understanding the interests and motives of 
people directly dependent on natural resources and 
other interested parties; 3) relating general environ
mental concerns to specific local contexts; 4) helping 
to identify and strengthen local institutional capacities; 
and, 5) challenging and revising inaccurate assump
tions in policy- makers ideas about the natUie and 
causes of local environmental problems. 

The types of institutional and legal changes that are 
needed to assure community-based resource manage
ment are closely associated with more general proc
esses of promoting pluralism and democratization. In 
addition, some believe that progress in involving local 
people in sustainable natural resource management 
will be made only in the context of a rising standard of 
living. Promoting greater pluralism will require, 
among other things, the revision and reinterpretation 
of national laws, regulations and policies so that 
community-based natural resource rights can be rec
ognized and equitable processes for resolving conflicts 
between different stakeholders and between local 
stakeholders and state institutions can be established. 

Law and legal institutions have a key role to play 
promoting and sustaining pluralist societies, as well as 

in precluding and circumscribing them. As noted criti
cal legal theorist and Harvard law professor, Roberto 
Unger, has observed, we are context-bound and con
text-creating people. Our task, in Unger's words, is to 
"construct not just new and different social worlds but 
social worlds that more fully embody and respect the 
creative power whose suppression and attainment all 
societies and cultures seem to require. ni This task is 
especially important for rural constituencies in devel
oping countries whose members still comprise well 
over half of the citizenry in many nations and who are 
the primary target beneficiaries of community-based 
natural resource management programs and projects. 

Conflicts over natural resources that involve rural 
peoples appear to be increasing in both scale and 
number. Additionally, current global human demo
graphic and consumption patterns are placing un
precedented demands on utilization of remaining eco
systems and their components. Many natUial resources 
such as petroleum and other mineral deposits, timber, 
sources of hydro-electric and geothermal energy, and 
land for agricultural expansion often are located in 
forested areas that are especially important for the 
conservation of biological diversity. Many of these 
areas are also inhabited by resource-dependent com
munities, including indigenous and other long-term 
occupants with vast reservoirs of local knowledge and 
a commitment to sustainable management. 

1 Law, Lawyers and Justice 

1.1 LAW AND POLICY SCIENCE 

For eighteen years I have worked to promote plural
ism in Asia and more recently in Africa by advocating 
community-based forest mange (CBFM) and by 
helping to foster the creation and strengthening of 
public interest environmental law institutions. Among 
other labels, I would describe myself as a policy sci
entist. Policy science is an approach to lawyering 
identified with Yale Law School in New Haven, Con
necticut. I like to describe policy science as 'reified 
common sense'. Policy scientists understand law to be 
"a process of making decisions in conformity with the 
expectations of appropriateness of those who are po
litically relevant; more concisely, a process of 
authoritative decision." This definition is designed, 
among other things, to emphasize the symbiotic rela
tion between power and authority. As such, policy 
science presents a challenge to conventional wisdom, 
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which holds that there is a sharp distinction between 
law and politics.ii 

This challenge does not emanate from any specific 
ideological framework. It emanates from recognition 
that the world is becoming ever more complex. Policy 
scientists aspire to embrace this complexity and meth
odologically arrange and analyze it so that policy
makers will be better informed and equipped to make 
decisions. Policy science, therefore, provides a sys
temic means for organizing, evaluating, and inter
preting an ever-growing mass of information which 
pertains to the allocation of values within any given 
social system or institutional framework. This can be 
done on various levels, including local levels. 

Policy scientists view law as an interweaved array of 
processes whereby values are allocated by nation
states as well as formal and informal institutions on 
various levels, including local communities. These 
values include wealth, power, enlightenment, well
being, and respect, all key values that must be ad
dressed when promoting pluralism and community
based forest management.iii Policy scientists strive to 
clarify thought, enhance understanding, and improve 
the outcomes of these processes. In the case of the 
developing countries, a more expansive understanding 
of the origins, evolution and impact of their laws and 
policies for natural resource management will help 
equip policy-makers and other politically relevant 
participants, including local communities and their 
leaders, to be able to make better decisions which 
factor in the interests, rights and duties of their com
munities, including the entire nation. This conforms to 
the ultimate goal of policy science: the promotion of 
human dignity by providing a more comprehensive 
and enlightened understanding of, and capacity to re
spond to, important socio-legal issues. 

Policy scientists strive to manipulate power processes 
for desired outcomes. My primary strategy has been -
in partnership with host-country lawyers -- to try and 
unpack, analyze and demythologize the historical ori
gins and the current and prospective impact of existing 
state-created legal processes which recognize and 
grant rights to own and otherwise use natural re
sources. My primary focus has been on legal (tenurial) 
rights to natural resources and legal incentives for 
sustainable management, and on the extent that they 
impact on undocumented local-level natural resource 
rights.iv 

Policy science places great emphasis on processes. 
This helps policy scientists avoid the all-too-common 
mistake of perceiving law as a static legacy of statutes, 
judicial precedents and the intentions of long-dead 
leaders or national founders. Like the societies it pur
ports to regulate, national laws are constantly in flux 
and can be interpreted in more ways than one. Often, 

even when a specific law remains unchanged over a 
long period of time, its interpretation and application 
undergo a profound metamorphosis. Furthermore, 
legal phrases and conceptual phrases that have a par
ticular meaning in one nation, can be easily reinter
preted and differently applied in a receiving jurisdic
tion where they have been transplanted or copied.v 

Therefore, in order to identify, understand and effec
tively interact with all of the key factors at play in 
legal processes, policy scientists go beyond the written 
"black letter" law and often make a comprehensive 
inquiry into social processes. This requires a balanced 
investigation into what people say and think (perspec
tives) and what they actually do (operations). As the 
inquiry unfolds, a model of the constitutive process 
can be assembled. 

The model requires that key aspects of the authorita
tive and effective decision-making processes (which 
together comprise the constitutive process) be identi
fied and analyzed. This includes the identification of 
the politically relevant participants, their perspectives, 
the situations in which they become engaged, the 
bases from which they draw their power, the strategies 
they employ, the outcomes, and the long-term effects 
of their actions. These insights from various perspec
tives will help in the identification of convergence 
points for effective policy intervention. 

The use and application of policy science can assist in 
the development of effective legal strategies, including 
support for and the promotion of pluralist societies. 
This requires the systematic identification of political 
and economic elites who are influential in legal and 
policy-making processes that are directly and/or indi
rectly relevant to CBFM. It likewise facilitates the 
identification of perspectives held by these elites, the 
sources of their power and influence, and the strate
gies they employ to attain their goals. Strategic inter
ventions can then be more efficiently and effectively 
targeted on areas of vulnerability and opportunity, and 
may include such activities as policy research, institu
tion building and strengthening (some examples from 
the Philippines and Indonesia are provided below), 
media-based information campaigns, personal and/or 
constituent lobbying, education, or other tactics. 

Successful results will include more support for and 
political strengthening among those who are sympa
thetic to fostering pluralistic community-based natural 
resource management, and less political strength for 
those who are not. Of course, these strategies take 
time, and some are even intergenerational. As in any 
political struggle, success is not assured. Indeed, I 
often wonder and worry if success is even likely, 
which is why I tell people who ask me about my work 
that I light candles to curse the darkness. 
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This paper takes a multidisciplinary approach and 
does not address legal issues related to pluralism and 
natural resource management from a statutory or 
regulatory perspective. Instead, it explores political 
and legal culture and institutional development in a 
more broad, contextual way. Black letter law and 
regulations are important, and there are many .exam
ples of the new and more innovative ways in which 
national laws and policies are addressing issues related 
to pluralism and natural managemenCi These new 
laws and regulations owe much of their existence to 
pluralist forces, especially pressures generated by civil 
society. But many of the laws are woefully inadequate 
for the task and remain poorly implemented, if at all. 
Based on my experience, I believe that the key legal 
challenges will not be met by any particular legislative 
or regulatory formulation. Rather the key challenge, 
legal and otherwise, it is to foster political will and to 
develop analytical, monitoring and enforcement ca
pacities that include an important role for independent 
civil society institutions.vii 

1.2 LA WYERS, JUSTICE, AND RURAL PEOPLE 

Most national legal processes in Asia tend not to be 
pluralistic. Nor do many favor or foster pluralism in 
regards to natural resource management. Instead, al
though some changes are taking place, national laws 
in Asia and elsewhere in the majority world still 
largely benefit political and economic elites while 
further isolating the estimated hundreds of million of 
people who inhabit or are directly dependent upon 
forests for their subsistence and livelihood. This out
come not only highlights the importance of pluralism, 
it reinforces an inequitable distribution of the benefits 
of natural resource utilization and directly contributes 
to the still accelerating rate of tropical deforestation.viii 
Lawyers hired by these elites have almost invariably 
been at the forefront of efforts to defend and perpetu
ate this inequitable state of affairs. 

It comes as little surprise, therefore, that many Asians, 
including those working on behalf of forest-dependent 
people, have generally unfavorable perceptions of 
lawyers. Many in Asia and elsewhere believe -- often 
correctly -- that lawyers charge too much and only 
\Vork for clients with money and/or power. It is like
wise a fact that legal services are usually not cheap 
and that lawyers usually, like most people, work for 
and need money. 

What perhaps is more troubling to non-lawyers is the 
realization that law and justice are distinct concepts 
that are too often applied in different, and even an
tagonistic, ways. In the United States, the Philippines 
and other nations with common law traditions this is a 
result of the adversary system and the role that law
yers play in it. During the three to four year re
acculturation process known as "law school," students 

are repeatedly taught that in the Anglo-American legal 
tradition, the role of a lawyer is not to judge a client's 
guilt or innocence, or necessarily even whether a cli
ent is telling the truth or deserves some form of re
dress. Rather, students are taught that a lawyer's job is 
to zealously assert and protect a client's legal rights. 
This reflects a belief that the truth is best discerned in 
a adversarial process that, however flawed, is better 
than any other heretofore developed alternative. Yet 
many people have little if any effective access to the 
professional practitioners in the adversarial process. 
And for those who can pay and have access, the end 
result is what often appears to be an endless stream of 
litigation and rising costs. 

Nowhere is the disdain and indifference towards rural 
people more evident than in the legal professions of 
many countries. Yet except possibly for the growing 
influence of economists, lawyers - whether they are 
politicians, or governmental or private commercial 
functionaries - have long been, and still are, the domi
nant policy-making group within many countries. De
spite their political preeminence, few lawyers in the 
majority world, or for that matter in the industrial de
mocracies,· have yet to produce any in-depth critique 
of state laws and policies, which pertain to the alloca
tion of power and wealth. Little effort has been in
vested in most countries to the study of legal history, 
legal anthropology or sociology, or law and econom
ics, especially in regards to the impact of law on the 
rights and duties of the impoverished majorities. 

An inevitable outcome of this inaction and inertia is 
that the undemocratic origins, evolution, and effects of 
many contemporary laws and legal concepts are not 
known or understood by lawyers and other policy 
makers. It is no exaggeration to characterize the legal 
profession in many countries as being permeated by a 
political economy of ignorance which enables the pro
fession to overlook the conservative and elitist nature 
of the national legal system. 

This "ignorance" all too often precludes serious debate 
as to how many existing laws emanate from the colo
nial era and have become even more undemocratic 
since political independence. In a more profound 
sense, ignorance blinds people to the need for a broad
based inquiry as to whether colonially constructed 
nations and legal systems can ever possess the con
ceptual and structural capacity, as well as the grand
ness of vision, to encompass a nation's many heritages 
and the values, rights, and aspirations of its materially 
impoverished majority. 

Ignorance within the profession is deepened and rein
forced by the legal education which emphasizes uni
tary and hierarchical interpretations of legal codes and 
statutes. ix In many countries there is usually little, if 
any, discussion of contrary interpretations or minority 
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views. This approach reflects the civil code traditions 
of many colonizing nations such as Spain, Portugal 
and France. It is justified as necessary to ensure that 
law school graduates succeed on the bar examinations. 
During the process of preparation for the bar, law stu
dents are usually trained to view legal norms and pro
cesses uncritically. Rarely, if ever, are students 
prompted to inquire into the origins, premises or ef
fects of a given law. Nor are they adequately encour
aged to reflect on more desirable alternatives. Instead, 
students are taught to accept existing laws as a given 
and to assume that only lawyers are qualified to inter
pret and analyze them. 

Meanwhile, twentieth-century advances in legal 
thought which expose the policy implications behind 
legal processes are beyond the professional and schol
arly attention of many lawyers and law professors who 
still have a narrow view of legal practice. The rela
tively small number of law students who are exposed 
to courses on legal theory and legal philosophy in the 
majority world often spend an inordinate amount of 

. time examining the works of W estem thinkers who 
tend to view law as a priori, universal reality which 
need only be discerned and logically extended. 

The usually unarticulated premise of this approach is 
that W estem laws extended to the colonies were es
sentially value-neutral updates of universal legal truths 
first discovered by the Greeks and Romans. The un
critical perpetuation -- and in many instances the fur
ther refinement -- of unjust colonial laws was, and 
continues to be, abetted by the notable absence, at 
least in Asia, of any sustained, ideological debate 
within the legal profession or among the nation's po
litical elites. 

Most national laws emanate from capital cities and 
reflect an urban perspective. This urban orientation 
reflects modem trends, and contrasts with recent histo
riographical developments which have been increas
ingly riveted on events and conditions which occurred 
in areas beyond the pale of primate cities or important 
trading centers. (Of course, many laws and policies 
emanating from capital cities were (and are) ignored, 
or are implemented with variations, on local levels.) 
At the same time, it should be noted that the focus of 
law and society scholars has moved steadily down
ward to more local levels.x 

1.3 PUBLIC INTEREST LAW 

Of course, not all lawyers allow themselves to become 
philosophically or professionally divorced from efforts 
to bind law to justice or remain indifferent to rural 
majorities. Nor do all lawyers only serve clients who 
can afford to pay for legal services.xi There is a special 
breed of lawyers who devote their professional ener
gies in service to the public interest. This breed in-

eludes lawyers trying to make policy more fair and 
supportive of sustainable development, including 
community-based legal incentives. Some of these 
lawyers reflect on and respond to how people in the 
field are affected by and deal with the myriad types of 
laws, policies, and regulations that emanate out of 
·national and international institutions, be it from leg
islative bodies, the courts, the IMF/World Bank, labor 
unions, corporations, etc. 

In some developing countries, including the Philip
pines, Indonesia, India, Sri Lanka, Bangladesh, Nepal, 
Papua New Guinea, Kenya, Tanzania, and South Af
rica, a small number of lawyers have been at the fore
front of efforts to challenge the status quo and pro
mote a democratic and just distribution of power, 
wealth, and other values. The institutions they work 
for are typically public interest environmental law 
non-governmental organizations (NGOs). Along with 
other public interest NGOs, their existence and vitality 
are key indicators of the presence and importance of 
pluralism in fostering new perspectives and strategies 
for addressing the concerns and potentials of poor 
people directly dependent on natural resources, in
cluding forests. The fact they exist also reflects the 
long-standing failure of national legal processes to 
appreciate or respond to rural concerns and potentials. 

It is important that "public interest law" be defined in 
a broad context that, at minimum, factors in the rights, 
claims, and aspirations of all the citizenry, and in par
ticular those who are, or may be, adversely affected by 
the specific state action being implemented or consid
ered. In negative terms, the public interest should 
never be defmed solely in reference to the potential of 
political and economic elites, whether domestic or 
foreign, to profit from the action under consideration. 
Yet this occurs all too often in many countries where 
political and economic elites use the authority and 
power of the nation-state to enrich themselves and 
their families and friends.xii 

Public interest law, in a broad sense, refers to an array 
of legal services that are provided to diffuse interests 
such as poor and disadvantaged groups, or special 
causes such as consumer-rights, environmental pro
tection, or women's issues. Public interest lawyers 
play a key role in helping to bring the concerns of 
these specialized or distinct constituencies into the 
policy- and law-making process.xiii There have been 
some successes in this regard, but it should be noted 
that in many nations the situation continues to worsen 
for marginalized people and their advocates, which is 
a key reason why the discussions we will have at this 
workshop are potentially so important. 
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2 Social Contracts and Modern Nation States 

There is a nascent but growing realization that nation 
states as we know them in 1997 are not likely to last. 
In his book, Preparing for the Twenty-First Century, 
Paul Kennedy devotes an entire chapter to the future 
of nation-states. Kennedy concludes that the autonomy 
and functions of nation-states are being eroded by 
transnational trends concerning financial flows, mi
grations, environmental degradation, etc. In his recent 
book, One World Ready or Not: The Manic Logic of 
Global Capitalism (1997), William Grieder shares this 
perspective and calls attention not only to the growing 
role of multinational corporations but to public and 
private financial institutions as well, such as central 
banks, brokerage firms, currency traders, etc. One of 
the more frightening reflections on the future of na
tion-states can be found in Robert Kaplan's essay, 
"The Coming Anarchy.•ixiv 

Despite these forward-looking reflections, nation
states are the primary source of laws relevant to law
yers. Nation-states and the laws and regulations they 
generate remain an important, if not the most impor
tant, focal point of efforts by civil society to build 
alliances for change. The nature of the nation-state, 
therefore, merits brief comment. 

The belief that political sovereignty rightfully ema
nates from the governed, and not from those who gov
ern, of course, was antithetical to colonialism. Its ·en
during popularity reflects the vitality of a democratic 
ideal rooted in the social contract theories of seven
teenth-century political philosophers. Most influential 
in this regard were the writings of the Englishman 
John Locke ( 1632-1704 ). 

Locke theorized that prior to the formation of nation
states, humans were rational beings who lived in natu
rally formed communities where each person typically 
respected the life, liberty, and property rights of oth
ers.xv As populations and communities grew ever more 
diverse, periodic breaches of the peace would erupt 
and political turmoil would sometimes ensue. People 
eventually decided that it was in their self-interest to 
enter into a grand social contract. The contract, in 
turn, resulted in the creation of a democratic republic. 
John Rawls, one of the United States' foremost legal 
philosophers, emphasized that this moment "is not, of 
course, thought of as an actual historical state of af
fairs, much less as a primitive condition of culture. It 
is understood as a purely hypothetical situation char
acterized so as to lead to a certain conception of jus
tice." xvi 

In Locke's view, democratic nations owed their exis
tence to a "social contract," and had a duty to comply 
with its terms. By entering into the social contract 
each citizen of a particular country was understood to 

have transferred his or her inherent sovereign rights -
and that of their progeny -- to the newly formed re
public. In return, the nation, by way of the state, as
sumed the duty to promote and protect the public 
good.xvii 

The men who gathered during 1787-1788 to draft the 
social contract of the United States believed that sov
ereignty emanated from the people. Their labors cul
minated in the U.S. Constitution, an enduring docu
ment that explicitly proclaims that sovereignty resides 
in the people and all government authority emanates 
from them.Xviii Despite the reiteration of this principle, 
either explicitly or implicitly, in many constitutions 
worldwide, the transition of former colonies into inde
pendent nation-states has resulted in little change in 
national and state laws, policies and practices for allo
cating power and wealth among the nation's citizens. 
Instead, the new nations largely mirrored the policies 
and designs of their former colonial governments. 
(This is not, of course, to lay blame on colonial gov
ernments that expired decades ago for legal injustices 
that persist today.) 

The most important contemporary restatement of the 
social contract theory has probably been made by John 
Rawls. He incorporates social contract concepts into 
his overall theory of justice. In Rawls' view, justice is 
a matter of fairness whereby, "Men are to decide in 
advance how they are to regulate their claims against 
one another and what is to be the foundation charter of 
their society." Inequalities are acceptable provided 
they "result in compensating advantages for everyone, 
and in particular the least advantaged members of so
ciety." Rawls added that "The merit of the contract 
terminology is that it conveys the idea that principles 
of justice may be conceived as principles that would 
be chosen by rational persons, and that in this way 
conceptions of justice may be explained and justified." 

Rawls held that in "the original position," i.e., when 
the social contract is drafted and the republic is justly 
constituted, the drafters of the contract should operate 
behind a "veil of ignorance." This meant that, "They 
do not know how the various alternatives will affect 
their own particular case and they are obliged to 
evaluate principles solely on the basis of general con
siderations." 

Contrast this view with the colonial origins of many 
nation-states. The better aspects of European and 
North American laws were not enacted on behalf of 
colonial constituencies. Rather, the legal and political 
disenfranchisement of subject peoples was an inherent 
feature of colonial regimes.Xix Political and economic 
elites from the colonies often collaborated with the 
colonizers. Many who collaborated also profited under 
the auspices of the colonial states, and typically con
tinued to profit, in an uninterrupted manner, under the 
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auspices of the new nation-states. More importantly, 
politically and economically disenfranchised constitu
encies in most former colonies have continued to be 
substantively marginalized in national laws and poli
cies.Xx Ironically, state-sanctioned, i.e. "legal" usurpa
tion and profiteering by political and economic elites 
is often legitimated in the name of nationalism, the 
unstated rationale apparently being that unfair exploi
tation by co-citizens is a desirable alternative to ram
pant exploitation by non-citizens. 

It is no exaggeration, therefore, to conclude that the 
substantive continuity between the colonial and politi
cally independent states -- especially in terms of laws 
and policies concerning natural resources -- remains 
strong. This raises a host of questions regarding the 
nature of the social contract of many developing na
tions. Perhaps foremost is the question of when, if 
ever, was there any substantive democratic reconstitu
tion of former colonial states which genuinely consid
ered and reflected the aspirations, rights, and poten
tials of the entire citizenry, especially poor rural ma
jorities.xxi A corollary question would be: when the 
"social contract" of a nation still reflects the political 
and legal order of the colonial state which preceded it, 
then what does this say about the substantive demo
cratic character of that nation? For nations that have 
yet to be reconstituted in a substantively democratic 
way, fostering pluralism should be a, if not the, key 
transformative strategy. 

2.1 THE PHILIPPINE REGALIAN DOCTRINE 

One of the most important symbols of a nation-state is 
it's theoretical origin. The legal origins of the Philip
pines is traditionally identified with the arrival of the 
Spaniard Ferdinand Magellan in 1521. 

Although the presence of people in the Philippine ar
chipelago goes back over twenty thousand years, xxii 
the legal origins of the embryonic Philippine state are, 
by contrast, found in Magellan's arrival and in docu
ments signed in 1493 by the Spanish Borgia pope, 
Alexander VI. This event highlights the legally misbe
gotten nature of the Philippine state and the short
comings of its twentieth century social contract. The 
problem is known as the Regalian Doctrine.xxiii 

According to the Regalian Doctrine, at some unspeci
fied moment during the sixteenth century, the sover
eign rights of the Philippine peoples' forebears were 
unilaterally usurped by, and simultaneously vested in, 
the Crowns of Castille and Arag6n.'xiv At that five
hundred-year-old moment, every native in the politi
cally undefined and still largely unexplored (not to 
mention unconquered) archipelago became a squatter, 
bereft of any legal rights to land or other natural re
sources. 

The only way to reacquire sovereignty was to get it 
back from the colonial usurpers, which the Philippines 
successfully accomplished -- albeit briefly -- against 
the Spanish colonizers one hundred years ago in June 
of 1898. The only way to remove the squatter label 
was by procuring a documented property right from 
the Spanish regime, or its state-successors. This was -
and remains -- an exceptionally difficult, if not impos
sible, task for most people to accomplish. 

The Republic of the Philippines inherited the Regalian 
Doctrine and has consistently asserted it. Although 
political independence from the United States was 
attained in 1946, and .sovereignty restored, the doc
trine has continued to legitimate the arbitrary and un
just usurpation of community-based property rights, 
including ancestral-domain rights.xxv 

In many upland, forested areas, the legal outcomes 
legitimated by the Regalian Doctrine -- especially 
when large-scale commercial timber licenses have 
been overlaid on local communities -- generated out
rage and support for change. This prompted some in 
Philippine civil society to organize around and advo
cate for the recognition of ancestral-domain rights. 
Over the past ten years, significant progress has been 
made, especially within the Philippine Department of 
Environment and Natural Resources towards promot
ing community-based forest management. 

Perhaps the most important legal step ever yet taken 
by the Philippine state was made on October 29, 1997 
-- less than six weeks ago -- when President Fidel Ra
mos signed the Indigenous Peoples Rights Act 
(IPRA).'xvi Although many provisions in the law are 
cause for serious concern, and implementation re
mains to be seen, IPRA represents a remarkable, pos
sibly historic, turnaround for the Philippine state. If 
IPRA is interpreted and applied fairly, it will provide 
indigenous communities in most of the nation's re
maining forested areas with national legal incentives 
for sustainable management. It might also come to 
represent a repudiation of the Regalian Doctrine and 
the possible beginning of a new vision for the Philip
pine nation. All of this remains to be seen. In large 
measure, much will depend of the vigilance and 
strength of Philippine civil society. 

3 Forests, Law, Pluralism and Community
Based Natural Resource Management in the 
Philippines and Indonesia 

3.1 OVERVIEW OF FORESTS AND FOREST 

MANAGEMENT IN INDONESIA AND THE PHILIPPINES 

In many respects IPRA comes too late in the Philip
pines. Although, accurate assessments of the current 
conditions of peoples and forests in the Philippine and 
Indonesia are not available, the Philippines is obvi
ously in much worse shape than Indonesia, a factor 
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which also lessened elite opposition to IPRA' s enact
ment. Neither the Philippines nor Indonesia have seen 
fit to devote the energy and financial resources needed 
for an accurate assessment of people and forests. In 
Indonesia, which dominates South and Southeast Asia 
in tern1s of absolute revenues generated by forest re
sources, the last official forest inventory took place in 
1950. 

Given the strained finances and understaffed nature of 
most national forest departments, this reluctance is 
some\vhat justified. Part of the reason for not doing so, 
however, reflects institutional unwillingness to quan
tify the failure of government policies to protect and 
rehabilitate degraded national forest resources. By not 
documenting current forest conditions, the govern
ments foster a political economy of ignorance and are 
better able to avoid the \\Tath of public opinion. 

They are also better able to retain legal jurisdiction 
over classified, public forest land (including areas no 
longer forested). With large portions of the national 
territory entrnsted to their care simply because it is 
still "believed" to be forested, accurate assessments 
would no doubt result in a lessening of forest depart
ment authority and a reduction of already meager 
budgetary allonnents. As a result of these political 
impulses, forest departments, and hence, governments, 
traditionally overestimated the extent and quality of 
national forest cover by using unextrapolatable sam
plings and overly optimistic or outdated data. In the 
absence of alternative figures, these "official" statistics 
end up being recycled and repackaged in international 
fora. Their inaccuracies thus become institutionalized. 

The n·ue nature of the situation may perhaps currently 
best be captured through on-the-ground estimates 
made by environmental organizations. These groups 
represent a concrete manifestation of the importance 
of pluralism and the freedom to express different 
opinions. Although often constrained by law and in
adequate financial and human resources, they provide 
valuable reality checks on government figures. 

Through ~echnological advances in satellite imagery, it 
appears hkely that we will someday be able to know 
within a small margin of statistical error, the exac~ 
nature and extent of forest cover, not only in Indonesia 
and the Philippines, but all over the globe. Until then 
it is painfully apparent that forest resources in both 
countries, as well as much of the developing world, 
ar~ already greatly reduced and are continuing to de
c_lme at precipitous rates. In light of burgeoning na
tional populations, these forests are already hard 
pressed to meet the food, energy, and shelter needs of 
the citizens that use them. Further declines will only 
mcrease the extent and magnitude of local-level hu
man suffering. They may also jeopardize both local 
and global environmental stability, and in doing so, 

increase the likelihood of even larger scale catastro
phes. 

3.2 DYNAMICS OF DEFORESTATION 

Although the specific dynamics of deforestation in 
Indonesia and the Philippines are detennined by the 
specifics of each country's history, the particularities 
of its forest resources and the ever more imp01iant 
global economy, similarities abound. Each country 
was controlled by a western colonial power for the 
better part of three hundred years. During this time, 
natural forests were reduced by commercial extraction 
and agricultural conversion. The benefits of coinmer
cial extraction largely went to commercial cartels and 
national coffers in Amsterdam, Madrid, and \Vash
ington, DC, with varying percentages shared by col
laborators within the colonies. After political inde
pendence was attained by both nations in 1946, the 
new governments increasingly authorized the com
mercial exploitation of forest resources to generate 
capital for national industrialization and moderniza
tion. 

There is, of course, more to deforestation than com
mercial logging and national governments eager for 
foreign exchange earnings. Although their relative 
impacts are difficult -- if not impossible -- to assess, 
small-scale and illegal logging and agricultural con
version play dominant and intertwining roles. Logging 
and agricultural conversion are aided by infrastrncture 
development (e.g., roads, port facilities) and advances 
in technology (e.g., chainsaws, bulldozers) that di
rectly and indirectly facilitate faster and more efficient 
clearing. Logging roads that open up previously inac
cessible forested areas serve to "pull in" impoverished 
and landless farmers, fuel-wood collectors, and non
timber forest product extractors. xxvii 

Poverty also plays a role in deforestation, but the 
magnitude of that role is more often determined by 
factors other than sheer numbers of poor people. Gov
ernments bent on obfuscating the impact of "legal" 
extractive practices continue to single out the practices 
of the poor, especially swidden agriculture, as the 
primary, if not the overwhelming, cause of national 
deforestation.xxviii The Philippine government, for ex
ample, continues to blame its deforestation crisis on 
forest dwellers who cultivate marginal lands. As "evi
dence", they cite high rates of internal upland migra
tion that are due largely to poverty and tl1e inequitable 
allocation of legal rights to the best agricultural 
land.xxix 

While unauthorized agricultural conversion bears re
sponsibility for much deforestation, it is also clear that 
the many small farn1ers who clear land are hardly to 
blame. With little land available for the acquiring and 
even less capital enabling them to do so, they have 
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few viable alternatives. Until recently, industrial and 
manufacturing centers tended to absorb the rural poor 
who lost out when state-sanctioned legal rights to ag
ricultural land overrode traditional community-based 
rights. In both countries, and throughout Asia, how
ever, urban living conditions are dismal for the poor 
and the lure of possible eniployment is less strong. 

The Philippines and Indonesia, meanwhile, continue 
to asse1i legal control over vast portions of their forest 
resources by invoking colonial era laws which de
clared vast areas that are generally untitled, but usu
ally inhabited, to be publicly owned. The Philippines 
invokes the Regalian Doctrine. The legal basis for 
usurping indigenous community-based rights in Indo
nesia was not initially as. sweeping. In the Agrarian 
Decree of 1870, the King of the Netherlands declared 
that "all land which could not be proved by another 
party as belonging to them or him was assumed to be 
State." This only applied at first to the Islands of Java 
and Madura, but was subsequently extended to other 
areas under Dutch control.xx' Today, Indonesia's gov
ernment claims as much as 70 percent of its extensive 
land mass, while the Philippine government claims 
more than half of its own archipelago. Private owner
ship of forests throughout the region, whether individ
ual or community-based, is minimal. Estimates of how 
many people live in these "public" forest lands vary, 
but over twenty million in the Philippines and sixty 
million in Indonesia is a conservative number.xxxi 

3.3 RECENT PHILIPPINE DEVELOPMENTS 

Despite the enduring legal legacy of state ownership, 
important policy changes are underway, especially in 
the Philippines. The most promising outcomes to date 
in the ongoing effort to promote sustainable CBFM 
are found within the Philippines. In July 1995, Presi
dent Fidel Ramos issued Executive Order (EO) No. 
263 which proclaims that "Community-based forest 
management shall be the national strategy to achieve 
sustainable forestry and social justice." The order 
mandates the integration of previously separate DENR 
(Department of Energy and Natural Resources) pro
.grams and projects. Initial efforts to institutionalize 
and otherwise implement the order are still underway, 
and it is therefore too early to ascertain or predict its 
impact. 

The evolution of CBFM in the Philippines has been 
ongoing since the mid-1970s. Over the past nvo dec
ades, the DENR has been developing an often con
fusing array of -- sometimes overlapping, sometimes 
conflicting -- programs for granting tenurial rights to 
public forest-zone occupants. All of these program are 
based on government grants, and fall short of recog
nizing private, community-based rights. Most will 
now, pursuant to EO 263, be integrated, and hopefully 
harmonized, under the auspices of a newly created 

Community-Based Forest Management Office 
(CBFMO).xxxii A model community-based forest man
agement agreement (CBFMA) has also been drafted. 
But as of late 1997, no agreement using the new in
strument has yet been entered into. In addition, most 
funding for CBFM comes from foreign sources such 
as the World Bank, the Asian Development Bank and 
USAID. Nevertheless, nearly a thousand rural com
munities are now participating in various DENR
sponsored CBFM programs and projects, most of 
which were established before EO 263 was issued, but 
all of which will now be managed under its auspices. 

Before passage of Indigenous Peoples Rights Act of 
1997, the other major government initiative supportive 
of recognizing ancestral-domain rights was based on 
DENR Administrative Order (DAO) No. 2 of 1993. 
The order implicitly recognizes the legal validity of 
native titles within ancestral domains. Its content and 
implementation have proven enormously problematic, 
but this fact alone indicates that the order responded to 
a perceived need and has had widespread impact. De
spite all the problems (some of which should have 
been anticipated and could have been avoided), DAO 
2 was a modest but important step towards full recog
nition of private, c"bmmunity-based ancestral domain 
rights. 

Like IPRA, DAO 2 was issued in response to effective 
resistance and organizing by indigenous communities, 
good research, and effective lobbying by NGO allies. 
It established a procedure for delineating and provi
sionally recognizing the ancestral-domain claims of 
indigenous forest-dependent communities. Once their 
areas are delineated, indigenous communities are is
sued Certificates of Ancestral Domain Claims 
(CADCs), while Certificates of Ancestral Land Claims 
(CALCs) are issued to individuals. Both tenure in
struments provide documentary evidence of indige
nous property rights, but they only recognize claims to 
legal rights, as distinct from recognizing legal rights. 
During 1996 fifty-three CADCs covering over 
400,000 hectares were issued and an even larger area 
(perhaps more than a million hectares) was expected 
to be certified as ancestral in 1997 .xxxiii 

Community-based forestry and ancestral-domain de
lineation are beset with tremendous implementation 
problems. Many communities do not know or fully 
understand their legal rights and options vis-a-vis 
CBFM. Likewise, at many DENR project sites there is 
inadequate technical support and assistance. Many 
projects do not respond to the needs, problems, poten
tials and perspectives of local communities. Most 
funding for the programs still comes from foreign do
nors, especially by way of large loans. In addition, 
many DENR regional and field officials are having 
trouble letting go of their previous role as policemen 
and regulators, and adapting to their evolving role as 
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service providers. Nevertheless, both EO 263 and 
DAO 2 demonstrate a growing willingness by the ex
ecutive branch of the Philippine government to sup
port the empowerment of forest-dependent communi
ties and help them strengthen their positions vis-a-vis 
outside interests. What effect the newly enacted IPRA 
will have on DENR remains to be determined. 

3.4 CBFM AND LOCAL PARTICIPATION IN 

INDONESIA 

As yet, Indonesia still has no official community
based forest management program for the Outer Is
lands, where most of the forests are. Only pilot proj
ects are underway. Perhaps the most positive official 
development within the government has been a grow
ing, albeit still fragile, official recognition within the 
Government of Indonesia of the importance of in
volving forest-dependent people and communities in 
efforts to manage and utilize forest resources, includ
ing timber, in a sustainable manner. This includes es
tablishment of the HPH Bina Desa (social forestry 
within timber concessions) program by the Departe
men Kehutanan in 1991, the promulgation of Ministe
rial Decree #662 of 1996 establishing a yet-to-be op
erationalized Community Forestry Program, and the 
pending issuance of Government Regulation #601 
supporting social forestry initiatives . 

There is growing suppo11 for the Indonesian govern
ment to establish effective and enforceable adminis
trative processes that facilitate the creation of authen
tic partnerships between the government and local 
resource-dependent communities. There are varied 
and promising NGO initiatives that are supportive of 
local participation and in some instances are specifi
cally dedicated towards promoting CBFM. Examples 
include W ALHI, SKEPHI, and INFID, umbrella and 
NGO coalitions, as well regional initiatives such as 
W ALHI's forum daerah, or networks organized 
around specific issues such the anti-nuclear coalition 
or the Bio-Forum. 

Especially innovative and increasingly widespread 
CBFM-research activities are focused on efforts to 
map the perimeters of areas occupied and utilized by 
re~ource dependent communities, especially those 
w1t111n classified forest zones and protected areas. For
est-dependent people can help protect their lands from 
outside incursion and thereby lessen demographic 
pressures on fragile ecosystems by mapping their 
lands an~ resource use. Maps can be used to support 
comnmmty-level education, political unity, and allow 
for local participation in government conservation 
pro~rams. By bringing communities together to map 
then- lands and discuss regional development, local 
people can acquire a broader perspective about the 
extractive pressures in the region, and get a sense of 
how it will affect them. Working together can help 

foster solidarity among the various communities and 
enhance their bargaining leverage with external actors. 

In the far interior of northern East Kalimantan, within 
the Kayan Mentarang Conservation Project, local 
communities, in cooperation with WWF/Indonesia, 
have made local sketched maps, and details and cor
rections have been made with the Global Positioning 
System (GPS). Ultimately, the mapping team will use 
Geographic Information Systems (GIS, a computer 
program used to overlay multiple information sets) 
technology to help delineate zones and store biological 
research data. The key to CBFM in the Kayan Menta
rang project as well as other locations has been ac
ceptance by local officials of the importance of local 
communities in controlling use of the natural resource 
base. 

During some village mapping exercises, villagers have 
discovered that is was essential to include representa
tives from neighboring communities in their discus
sions in order to achieve a unified voice from the field 
and to avert potential conflicts of interest. Similarly, 
they found it useful to involve relevant government 
parties in the mapping process because they were dis
tinguishing boundaries for parks, villages, and forest 
concessions. xxxiv 

The Yayasan Karya Social Pancur Kasih (YKSPK), a 
Pontianak-based NGO, is helping Dayak communities 
to map their areas in West Kalimantan. The University 
of Indonesia's Program Penelitian dan Pengembangan 
Antropologi Ekologi (P3E) is organizing mapping 
initiatives on the regional level. Perhaps the most 
"community-based" mapping efforts is taking place on 
Ambon where eleven Kei villages are delineating their 
bilaya adat (adat territory) perimeters with help from 
Baileo Maluku, an Ambon-based NGO. 

Lastly, although the government has passed regula
tions concerning public participation, compliance is 
~common and enforcement is weak. As in the Philip
pmes, local communities are often not aware of their 
legal rights and, as such, do not know how to assert 
and defend them within t11e context of Indonesian 
laws. Nevertheless, some community groups in Java 
and other islands have begun to assert t11eir right to 
participate in the environmental impact assessment 
(EIA/AMDAL) processes at the provincial commis
sion level in East Java, West Java, and Aceh. Indeed, 
national laws related to EIAs may provide the best 
legal tool currently available to foster participation 
and provide Indonesian NGOs and local communities 
with valuable experience in interacting with policy 
makers. 
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4 Civil Society and Public Interest Environ
mental Law in the Philippines 

4.1 THE METAMORPHOSIS OF THE PHILIPPINE 

STATE? 

Dming the martial law regime of Ferdinand Marcos 

(1972 - 1986), Philippine civil society was largely 
circumscribed and pluralism was in short supply. Pub
lic interest law was largely limited to a group of ur
ban-based lawyers who were working on behalf of 
political detainees and Filipinos being subjected to 
torture and other injustices by the Philippine military 
and police. Led by a remarkable man named Jose 
Diokno, these lawyers waged a valiant shuggle for a 
noble cause, but their focus, and that of many other 
civil society institutions, was almost exclusively on 
what is considered to be in the realm of civil and po
litical rights. Legal issues related to economic, social, 
cultural, and environmental rights were largely outside 
their ambit of concerns. 

Much has changed in the past decade. Today, the 
Philippines is an "NGO superpower" and a possible 
paradigm for those desiring to promote pluralism and 
sustainable community-based natural resource man
agement. The NGO and research communities in the 
Philippines are among the most diverse, creative, and 
effective in the world, and significant credit lies with 
the government. Near the end or President's Marcos' 
martial law regime, and particularly since its fall in 
1986, civil society has emerged as an important and 
powerful force. In some instances, the Philippine gov
ernment, especially during the term of former presi
dent Corazon Aquino, has permitted and even encour
aged this development by removing explicit and im
plicit legal prohibitions on the press and on citizens' 
rights to organize, demonstrate, and petition the gov
ernment. 

Despite an enormous array of chronic problems facing 
the nation, the influence of Philippine civil society in 
1997 can be felt in various public spheres, the Indige
nous Peoples Rights Act being just one example. The 
reasons are varied. Besides governmental tolerance, 
the foremost reason for the growing clout of environ
mental NGOs may be that the Philippines is in critical 
condition with regards to loss of forests and the ex
panding collaps'e of local ecosystems, and the gov
ernment knows it cannot solve these problems by it
self. Many, if not most, endemic species of flora and 
fauna are endangered and may soon become extinct. 
The next five to ten years are crucial. The trends are 
ominous, but there are important efforts being made to 
change them. These efforts are a rich source for inspi
ration and learning, and in some instances success is 
possible. 

Well-organized advocacy and the presence of strong, 
nationwide, politically conscious formations of people 

and NGOs committed to promoting social justice and 
sustainable development are prompting the Philippine 
state to become more responsive to mass-based con
stituencies, including rural constituencies comprised 
of fishers, farmers, and indigenous peoples directly 
dependent on natural resources. Indeed, the admini

stration of President Fidel Ramos is more socially 
aware and environmentally sensitive tlrnn any of its 
predecessors. This reflects the growing political clout 
of Philippine civil society. 

Philippine NGOs have been pressuring the govern
ment to recognize the fact that implementation of an 
export-oriented, market-based economic agenda has 
adverse social and environmental impacts. The Ramos 
administration has responded by developing a Social 
Reform Agenda (SRA) that coincides with its Medium 
Term Development Plan (MTDP). The SRA addresses 
issues referred to as "residuals" and calls for special · 
support to the nation's 19 poorest provinces. It also 
calls for addressing the special needs of various sec
tors which the government identified. 

The establishment of the Philippine Council for Sus
tainable Development (PCSD) is another important 
factor behind the impact of civil society. The PCSD 
was established to monitor the government's compli
ance with the commitments it made at the United Na
tion's 1992 Conference on Environment and Devel
opment. It is composed of government and NGO rep
resentatives. The PCSD provides an important bar
gaining table where NGOs, people's organizations, 
and government can meet to air differences and forge 
common agendas. Through the PCSD, civil society is 
gaining access to information and is better positioned 
to influence government policy and to educate the 
Philippine public about important environmental is
sues and concerns. Many NGOs, including Haribon 
Manila, Green Forum, the Center for Alternative De
velopment Initiatives, Tambuyog, and the LRC-KSK, 
have played instrumental roles in strengthening the 
PCSD and enhancing their capacities to influence 
government. 

The Foundation for the Philippine Environment (FPE) 
is another important new development. Endowed with 
nearly US$20 million by the United States Agency for 
International Development, the FPE is run by a Board 
of Directors who mostly come from the Philippine 
NGO community. It provides small grants to various 
NGOs and peoples' organizations (POs) throughout 
the nation. 

4.2 PUBLIC INTEREST ENVIRONMENT AL LAW 

An important factor behind the changing character of 
the Philippine state has been the emergence of public
interest law groups, including those that have devel
oped legal strategies and coalitions to promote sus-
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tainable development and CBFM. The best example is 
the Legal Rights and Natural Resources Center - Ka
sama sa Kalikasan (LRC-KSK). Upon graduation 
from the University of the Philippines College of Law 
in 1987, four young lawyers founded LRC-KSK to 
challenge the prevailing neo-colonial ideology em
bedded in the Philippine national legal system. 

LRC promotes respect for and recognition of the 
rights, capacities, and contributions of disenfranchised 
Filipino citizens directly dependent on forests and 
other natural resources. LRC seeks to provoke new 
ways of thinking and to bridge the gap between local 
aspirations and the formal, technical, bureaucratic and 
legal language employed by the Philippine Republic. 
It is organizationally premised on the belief that legal 
recognition of community-based rights contributes to 
ecologically sustainable, economically viable, gender 
sensitive, and culturally appropriate development, 
management, and conservation of Philippine natural 
resources, and thereby promotes sustainable forest 
management, biodiversity conservation and national 
well-being. 

In the span of ten years, LRC-KSK has become the 
leading public interest environmental law research and 
advocacy NGO in the Philippines. LRC-KSK conducts 
research on important policy issues and publishes the 
results in various formats. It also challenges the gov
ernment in court on important environmental issues 
such as a new mining law that raises constitutional 
questions. LRC-KSK's main goal is "to empower the 
marginalized and disenfranchised peoples directly 
dependent on [Philippine] natural resources." It helps 
do this by conducting policy research on key envi
ronmental issues and by being actively involved in 
fostering, forming and assisting NGO coalitions on an 
array of issues including biodiversity prospecting, 
recognition of ancestral domain rights, mining, and a 
proposed total commercial log ban. In addition, the 
Center is a leading link to southern and northern envi
ronmental NGOs outside of the country. Participants 
at this workshop may want to consider subscribing to 
LRC-KSKs preeminent publication, the Philippine 
Natural Resources Law Journal."xv 

Other Philippine public interest environmental law 
NGOs focused on rural environmental issues have also 
been created since the mid-1980s. Among the best are 
the Haribon Foundation's Tanggol-Kalikasan (Defend 
Nature), PANLIPI, and the Environmental Legal As
sistance Center (ELAC). Tanggol-Kalikasan was 
originally conceived as a litigation NGO that would 
avail of the judicial system to enforce Philippine envi
ronmental laws, but has since integrated its work with 
environmental scientists and diffused its outreach ac
tivities into legal advocacy, community organizing, 
and paralegal training efforts. P ANLIPI was organized 
to provide paralegal training, especially to indigenous 

and other rural constituencies. Among its major ac
complishments has been the development of a nation
wide network of lawyers based in provincial cities 
which it provides with technical assistance. ELAC was 
organized in 1990 by young Visayan lawyers who 
drew inspiration from the Manila-based environmental 
law NGOs, but wanted to target legal resources on 
regions in the central Philippines. It now focuses much 
of its activities on paralegal training and popular legal 
education. 

Public interest environmental law groups coordinate 
their activities through EnDefense (Environmental 
Defense). Manila-based public interest law groups, 
including developmental and human rights organiza
tions, coordinate their activities through the Alterna
tive Law Group. There are also many other important 
NGOs and community-based peoples organizations in 
the Philippines. Among the leading national-level in
stitutions are umbrella groups like the Haribon Foun
dation Manila and Green Forum Philippines. Other 
leading NGOs are sector-specific, like Tambuyog De
velopment Center, which advocates on behalf of and 
provides technical assistance to fishing and coastal 
communities 

4.3 CHALLENGES FOR CIVIL SOCIETY 

Of course, many problems and challenges endure 
within the environmental NGO and research sectors. 
The foremost problems may lie in the lack of sus
tained collaboration between NGOs and inadequate 
natural scientific expertise within their ranks. The rea
sons for these shortcomings are varied. They include 
human egos, increasingly outdated ideological right
eousness, a belated failure to appreciate the impor
tance of natural science in advocating for sustainable 
development and community-based management, and 
competition for scarce financial resources. Ironically, 
this competition is intensifying as the Philippine econ
omy improves and its environmental condition dete
riorates. 

The lack of a clear and dominant consensus on an al
ternative development paradigm also weakens the 
leverage of Philippine civil society, and reflects very 
sharp divisions as to what the alternative Philippine 
paradigm should be. These divisions have been ex
ploited by promoters of industrialization and global
ization. The internationalization of the agenda of 
Philippine NGOs has also resulted in diminished re
sources for community level initiatives. 

Thus, competition for increasingly scarce resources 
among NGOs as well as between peoples' organiza
tions (POs) and NGOs has become more common -
and is often characterized by tension and an absence 
of constructive debate. Complicating this is a general 
lack of adequate financial resources by which innova-

316 PLURALISM A ND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



LEGAL ASPECTS OF PLURALISM AND COMMUNITY-BASED FOREST MANAGEMENT 

tive and progressive NGOs and other institutions can 
provide adequate -- if not competitive -- financial 
compensation to the qualified professionals who must 
create the conditions required for substantive change 
leading toward sustainable development, including 
biodiversity conservation. 

Tensions within the environmental movement are 
further compounded by the lack of a consensus on 
how to define that movement. Often sterile ideological 
debates continue and frequently result in limits being 
placed on institutional collaborations; these debates 
are abating somewhat, but they continue to preclude 
the development of political will for substantive and 
sustainable change. Thus, many major NGOs and 
coalitions still insist on either internationalizing prob
lems at the cost of resources going to local levels, or 
on focusing on high sounding policy statements while 
sacrificing the need to make such statements norma
tive and workable at a ground level. Others, mean
while, have focused on coalition building while sacri
ficing their own institutional development. 

Despite all of the foregoing problems and constraints, 
however, important progress is being made and there 
are reasons to hope for a more sustainable future that 
includes local successes in actually managing and 
conserving what remains of primary forests and biodi
versity. One major shortcoming that still needs to be 
addressed is the woeful shortage of qualified Filipino 
natural scientists to assist with environmental policy 
research and advocacy. This glaring lack hampers 
efforts to promote biodiversity conservation and an 
alternative integrated national sustainable develop
ment framework. Many environmental researchers and 
advocates lack the scientific information and analysis 
that are necessary for developing the most compelling 
arguments for policy change. 

5 Civil Society and Public Interest Environ
mental Law in Indonesia 

5.1 CLIMATE IN INDONESIA CONCERNING 

PLURALISM, LOCAL PARTICIPATION AND CBFM 

Although culturally and environmentally similar to the 
Philippines in many respects, Indonesia stands in stark 
contrast. Politically, Indonesia remains a one party 
state with severe restrictions on civil society. Envi
ronmentally, Indonesia is a much less degraded than 
its northern neighbor, although the current pattern of 
commercial forest exploitation bodes poorly for the 
nation's future. 

Unlike the Philippines, Indonesia's system of law and 
governance remains heavily centralized. Governors, 
mayors, and other local government officials are 
merely the extensions, or the executing institutions, of 
the central government. Important political and legal 
decisions are made in the capital city, Jakarta, and are 

then implemented by local government institutions. 
These centralistic patterns tend to reflect arbitrary de
cisions of senior government officials, especially 
when important policy decisions arise. 

Political power combined with economic power helps 
make the "center" much wealthier than the periphery. 
Today, with less than 7% of Indonesia's land area, 
Java is currently home to more than 60% of the 182 
million Indonesians. As such, economic development 
is inevitably concentrated in Java and the connected 
islands around it, rather than in the rest of Indonesia. 
The disparities between urban and rural, and between 
Java and the Outer Islands, are also evident in the 
NGO community. These imbalances reflect a relation
ship of uneven power and undemocratic authority that 
a pluralist society and CBFM could help to balance. 
There is widespread doubt, however, that much sub
stantive decentralization, let alone pluralism, will oc
cur under the current political order. 

Fostering pluralism in Indonesia will likely be a long
term process, and is not an area where outside input is 
officially welcome. A prominent observer and former 
minister has stated that the decentralization regulation 
issued in 1995 will not have any significant effect un
til the end of the current presidential term of office 
(1998/1999), since political stability is needed until at 
least then and the government will not likely under
take any activity that might rattle the status quo. In 
other words, rhetoric and policy pronouncements not
withstanding, decentralization, let alone the emer
gence of a more pluralistic society, will not substan
tively occur until after the next presidential election, 
i.e., before 1999. 

Another concern is that the existing centralized power 
structure will continue either to foster intensified ex
ploitation and destruction of natural resources under 
the guise of economic development for the benefit of 
the greater society, or coercive conservation under the 
justification of preservation of natural resources. Both 
outcomes have already occurred, and are exemplified 
by recent incidents of government taking: mining con
cessions in Irian Jaya, forest concessions in Borneo, 
the Kedung Ombo dam in central Java, and the estab
lishment of Dumoga-Bone and Pulau Panggung Na
tional Parks. These examples of coercive resource 
extraction, as well as protection, all involved the evic
tion of indigenous peoples from their ancestral lands. 

Too much power held by the central government in 
managing natural resources has led to arbitrary deci
sions impacting natural resource management. Under 
the constitution, public interests and opinion are sup
posed to be represented and expressed by a parlia
mentary institution, the House of Representatives 
(Dewan Perwakilan Rakyat, DPR). In practice, how
ever, this parliamentary institution is barely function-
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ing. Most of the time, it is considered merely a rubber 
stamp providing clearance for executive policies. 

A key conclusion of the World Bank's in-depth coun
try study on the Indonesian environment and devel
opment was that 

Since most environmental problems occur at 
the local level, and require solutions tailored 
to local conditions, institutional change will 
need to include devolution of authority and 
responsibility from central to provincial and 
lower levels of government. In addition to 
staff training and development, additional in
centives will be needed to facilitate and en
courage more effective participation of proj
ect beneficiaries and affected communities in 
the design and implementation of develop
ment programs. xxxvi 

The World Bank's conclusion parallels the growing 
demand in Indonesia for more public participation in 
natural resources management decision-making. To 
date, most instances of public participation have been 
the result of local mobilization against an unwanted 
development activity. From the perspective of local 
communities, the outcomes of these mobilizations 
have often not been positive. For example, community 
members opposing the lndorayan pulp and paper mill 
were arrested; local opponents of the Nipah dam and 
the Freeport factory in Timika have been shot and 
killed; and in East Kalimantan indigenous people with 
the misfortune of having their ancestral land located 
within timber concessions face recurrent intimidation 
and land deprivation. These forms of intimidation and 
hostility undermine the prospects in Indonesia for lo
cal paiiicipation and pluralism, not to mention CBFM. 

5.2 PUBLIC INTEREST ENVIRONMENTAL LAW 

There are only a comparatively very small number of 
Indonesian lawyers involved in efforts to promote 
sustainable CBFM, and no institution yet is fully 
committed to it on the national level. Most lawyers in 
Indonesia, and elsewhere, focus (often for good rea
sons) on national (and increasingly) international laws 
and urban issues, especially in capital cities wher~ 
wealth and power are concentrated. There is little 
thought and even less research devoted to rural issues, 
particularly as they relate to local incentives for sus
tainable development. Creative efforts and solutions 
that balance prevailing national legal tendencies by 
giving greater emphasis to problems and contributions 
of rural peoples and environmental issues, particularly 
those pertaining to local incentives for sustainable 
development, are urgently needed in Indonesia. 

The three leading Jakarta-based public interest law 
organizations working on the connections between 

national and local-level legal environmental issues are 
the Indonesian Center for Environmental Law (ICEL ), 
the Legal Aid Foundation of Indonesia (LBH), the 
Lembaga Studi & Advokasi Masyarakat (ELSAM) 
(Institute for Policy Research and Advocacy). 

ICEL was established in 1993 and now has about eight 
lawyers on staff. Included in its programmatic mission 
is a commitment to advocate for community groups 
defending environmental rights. To date, however, 
ICEL has largely focused its research and advocacy on 
urban brown issues, environmental impact assess
ments and alternative dispute processing, and interna
tional environmental law. ICEL has yet to develop any 
significant expertise on rural-based CBFM, although it 
is currently participating with the University of Indo
nesia (UI) on a research project looking at traditional 
resource management systems. LBH is Indonesia's 
preeminent human rights organization and is still de
veloping its programs on local property rights, human 
rights, and the environment. Many of LBH's lawyers 
are regionally based and work on land rights cases that 
often involve environmental issues. One lawyer from 
LBH received a human rights award from the RFK 
Human Rights Memorial Center in 1994 for his advo
cacy on behalf of local communities. ELSAM was 
also founded in 1993. Like LBH, its primary focus has 
been on human rights issues, but it has increasingly 
been giving attention to the environmental aspects of 
human rights, especially in terms of local communi
ties. 

There are also other important efforts underway by 
environmental NGOs and universities to develop and 
enhance their CBFM-related research and advocacy 
capacities. One such initiative involves public interest 
environmental lawyers with the Irian Jaya Foundation 
for Community Legal Education (YKPHM). They are 
conducting research on the connections between na
tional laws and indigenous, community-based re
source rights, and traveling to rural communities to 
share the results of their studies and provide informa
tion on the legal steps that communities can take to 
defend their rights. Law professors at the University of 
Pattimura in Ambon have conducted similar research 
and prepared an academic draft of a regional law, 
perda, which provides for recognition of community
based, i.e., sasi, marine and terrestrial property rights. 
The Pattimura Faculty of Law co-hosted a workshop 
on "Legal Empowerment for the Indigenous People of 
Muluku" during the summer of 1995. Sejati organized 
an international workshop on recognition of commu
nity-based property rights later that same year. In ad
dition, there is a small, as-yet-undetermined number of 
regionally-based public interest law institutions such 
as Lembaga Bela Baua Talino (LBBT) in Pontianak. 
The emergence of these and other public interest law 
institutions and initiatives are hopefully laying the 
foundation for an effective sustainable development 
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strategy over the long-term that supports pluralism and 
CBFM. 

5.3 CHALLENGES FACING CIVIL SOCIETY 

Non-governmental organizations in Indonesia are of
ten confronted by hostile and indifferent attitudes by 
government officials. While many government offi
cials often appear sympathetic to business sectors, 
comparatively few manifest similar supportive atti
tudes towards institutions such as NGOs or commu
nity-based organizations. When W ALHI led a group 
of other Indonesian NGOs during 1995 in legally 
challenging a decision by President Suharto to transfer 
funds from a forest trust to a enterprise developing an 
Indonesian airplane, the government responded by 
cracking down on the NGOs and circumscribing their 
opportunities to obtain funding. This had a predictable 
chilling effect on efforts to foster pluralism and public 
debate over national investment decisions and the use 
of public revenue from the exploitation of forests. 

Besides governmental constraints, there is also a gap 
between local and "central" (Jakarta-based) NGOs that 
is mostly a result of unequal access to the center of 
policy development. Jakarta-based NGOs have abun
dant opportunities to personally and individually "get 
acquainted" with key players (ministers, as well as key 
people in t11e parliament) in the decision-making inner 
circles. Poor communication systems, especially out
side of Jakaiia and even more so outside of Java, make 
it extremely difficult for NGOs in the Outer Islands to 
gain access to decision-making processes in Jakarta. 

6 National Law and Community-Based Forest 
Management 

Increasing official rhetoric on the virtues of commu
nity-based resource management and growth in the 
number of programs, projects, and in some instances, 
even pro-CBFM national laws and policies, are wel
come developments. They are insufficient, however, 
to ensure the success of sustainable CBFM, let alone 
its widespread implementation. In many respects, the 
Philippines and Indonesia are like other developing 
countries, few of which broadly recognize either 
community-based tenurial rights or rural peoples' 
contributions to conservation and sustainable man
agement. Similarly, few countries seriously involve 
rural communities in decisions over conservation and 
local resource management. This situation is not going 
to change without the application of adequate and ap
propriate political pressure. These unfortunate facts 
highlight the need to foster more pluralism in the do
mestic arenas of developing countries so that the 
needs, rights and aspirations of citizens, including 
forest-dependent constituencies, will be amplified and 
considered in policy making. 

From a legal perspective, the problem is historically 
rooted in the transition from colonies to modem na
tion-states in Asia, Africa, and Latin America. These 
transitions resulted in little change in state laws, poli
cies and practices for allocating power and wealth 
among the national citizenries. In many respects, the 
only change was in the small group of people who 
were able to sue the state for their own profiteering. 
Meanwhile, although international legal protections 
are becoming more defined, their impact on CBFM 
remains minimal. xxxvii Instead, most of the new repub
lics continue to largely mirror the basic policies and 
designs of the former colonial governments, especially 
in their laws concerning the management of and rights 
to natural resources, including forests. National laws 
concerning the use and management of forest re
sources in at least six Asian countries (Indonesia, 
Thailand, the Philippines, India, Nepal, and Sri 
Lanka), for example, have actually become more hos
tile toward local people and communities than was the 
case during the colonial era. xxxviii 

Disdain and indifference towards rural cultures and 
peoples is deeply rooted in the history of natural re
source policy development and the legal systems upon 
which most current policies are based. Research con
cerning rural CBFM is rather recent. Related studies 
by political scientists, historians, and other social sci
entists have only just begun to penetrate the prevailing 
ideology of national laws and legal systems governing 
the use and ownership of forest resources. As a result, 
local disincentives for sustainable CBFM, many of 
which are perpetrated by centralized regulatory agen
cies and legal frameworks, are just beginning to be 
seriously questioned. 

The history of natural resource laws and policies, as 
well as existing ones, and the ongoing political and 
economic disenfranchisement of most rural resource 
users in developing countries reflect the weak bar -
gaining leverage of local communities. Political and 
economic elites still exercise democratically dispro
portionate control over national and state governments 
and international institutions. It is obvious that na
tional, provincial and local governments, as well as 
private companies and resource-dependent communi
ties all have a vital role to play in forest management. 
A continuation of past policies that overlook the 
rights, needs, contributions and potentials of natural
resource-dependent communities, however, will likely 
only hasten the degradation of Indonesia's dwindling 
forest, marine and protected area resources. 

Demographic information on forest- and coastal
dependent peoples, meanwhile, is sketchy at best, but 
their political influence is even less than those living 
within agricultural areas. The weak bargaining lever
age of rural natural resource-dependent communities, 
therefore, makes it extraordinarily difficult, and in 
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some cases almost impossible, to promote legal re
forms and ensure that local communities are able to 
participate effectively and substantively in the man
agement or resolution of conflicts over natural re
sources in their locales. 

Lawyers, meanwhile, tend to focus (often for good 
reasons) on national and international laws and urban 
issues, especially in capital cities where wealth and 
power are concentrated. There is little thought and 
even less research devoted to rural issues, particularly 
as they relate to local incentives for sustainable devel
opment. Creative efforts and solutions that balance 
prevailing national legal tendencies by giving greater 
emphasis to problems and contributions of rural peo
ples and environmental issues, particularly those per
taining to local incentives for sustainable CBFM are 
urgently needed. This is especially important ;here 
local people are directly dependent on important and 
threatened environmental resources such as forests 
range lands, and coastal areas and possess local 
knowledge about how to manage those resources sus-
tainably. · 

The failure of most governments to recognize the im
portant role of local communities in sustainable 
CBFM, of course, has not necessarily terminated 
communities' management of, and local tenure over, 
natural resources. Despite expansive claims of owner
ship, many national governments exercise relatively 
little control over large areas of forest and coastal re
sources. Few can pay, train, or maintain the staff 
needed to survey, patrol, and effectively manage vast 
areas classified as state-owned. . 

From a legal perspective, the challenge is to surmount 
legislative and judicial obstacles to CBFM and to 
promote the design and implementation of solutions. 
More specifically, local disincentives for sustainable 
CBFM that are established and supported by national 
laws need to be removed and be replaced by incen
tives that create and foster appropriate legal, regula
tory, and economic relationships between local com
munities, formal governmental institutions on state 
local, and international levels, and in some instanc~ 
commercial enterprises. These efforts should include 
policy research, awareness-raising (education), advo
cacy, and institution-building and strengthening within 
governments and civil society. There is an especially 
urgent need in many countries to foster development 
of public-interest environmental law, which includes 
support for rural resource-dependent communities. 

To establish mutually enforceable, appropriate, secure, 
and enduring relationships that promote sustainable 
CBFM, local communities should understand what 
their options, rights and concomitant duties are in re
gards to national laws. The national legal framework 
must also provide support for all claimants, including 

local people and communities. Pilot projects have 
been known to establish legal precedents that provide 
an important impetus for establishing new commu
nity-oriented policies and programs. An adequate legal 
regime that recognizes the role of and allows local 
community-based institutions to define, preside over 
and redefine the rules of resource-use can help provide 
a fertile environment in which pilot projects flourish. 

6.1 BASIC CONSIDERATIONS ABOUT 

COMMUNITY-BASED PROPERTY RIGHTS 

In legal terms, the most significant characteristic of 
community-based natural resource management 
particularly in terms of local peoples' relations with 
external actors -- pertains to property (tenurial) rights. 
Throughout much of the developing world, commu
nity-based tenurial rights are often distinguishable 
from Western property concepts, which are based 
largely on state-created, private individual rights, or 
socialist concepts that theoretically vest the state with 
ownership of all natural resources. Community-based 
tenurial rights are also not the equivalent of "open 
access" regimes. Rather, they include often overlap
ping individual and group rights (including common 
property), and typically derive from long-term rela
tionships established between local peoples and the 
natural resources that sustain them. 

The key characteristic of community-based manage
ment systems and property rights are that they are es
tablished and draw their fundamental legitimacy from 
the community in which they operate, rather than from 
the nation-state in which they are located. Regardless 
of whether the system covers private or public land, 
community members -- not government officials or 
employees ofNGOs or development institutions -- are 
the primary (but not necessarily the sole) allocators 
and enforcers of community-based rights. Therefore, 
in this paper, community-based management is in
voked only in reference to initiatives that are primarily 
controlled and legitimated from within a community. 
Externally initiated activities with varying degrees of 
community participation should not be referred to as 
community-based, at least not until the community 
exercises primary decision-making authority. 

In addition, the tenurial security required for effective 
community-based forest management does not require 
that there be state-sanctioned and documented statu
tory rights. More important is a government's fulfill
ment of its responsibility to help resource-dependent 
communities defend and benefit from sustainably
managed natural resources, whether public or private. 
Offic~al, st~te recognition of community-based prop
erty nghts 1s not -- nor should it be -- contingent on a 
state grant or formal documentation. Community
based property rights by definition emanate from 
communities. 
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6.2 PRIVATE COMMUNITY-BASED RIGHTS 

Based on my experience, I am convinced that the best 
way to secure, and if necessary establish, community
based incentives for sustainable management would 
include a legally binding commitment from appropri
ate government agencies and officials to recognize 
existing community-based rights wherever local peo
ple have a history and ongoing commitment to protect 
and sustainably manage natural resources. Govern
ments can express this commitment through national 
laws and policies prior to any on-the-ground activities, 

. although the spatial perimeters of community-based 
management systems should be delineated as soon as 
possible. 

Besides providing assurance that local people will 
profit from investments of their time and labor, the 
recognition or grant of community-based rights would 
contribute to goodwill between local communities and 
governments. More importantly, it would provide 
communities with state-sanctioned authority to pre
vent migration into their territories, areas that are often 
environmentally fragile and not able to sustain large 
numbers of people. Of course, property rights by 
themselves do not provide adequate incentives and 
conditions for sustainable management; they are a 
necessary, but insufficient, condition. Technical as
sistance to develop and strengthen local organizational 
capacities and support sustainable management and 
conservation, along with appropriate credit programs, 
can also be very helpful. 

In regards to property rights, the ideal outcome would 
result in recognition of private community-based 
rights. As private-rights holders, communities would 
generally have much more bargaining leverage with 
outside interests than if they only hold public rights. In 
Papua New Guinea, for example, local communities 
and the government have established a fairly secure -
albeit threatened -- balance. Local communities can 
legally oblige the government to consult them and win 
their cooperation before starting conservation or de
velopment initiatives. As private-rights holders, they 
are also much better positioned to ensure that the gov
ernment provides notice and due process, as well as 
just compensation before community-based rights are 
expropriated for public purposes. 

Those who have a visceral, negative reaction to the 
concept of private, community-based rights should 
remember that no property rights are absolute, in
cluding private ones. All public and private property 
rights within national boundaries are subject to some 
degree of regulation. As is evident in Papua New 
Guinea, and may soon also be clear in the Philippines, 
recognizing private community-based rights also does 
not mean that government or commercial interests 

have no roles to play in CBFM. In many instances 
they will -- and should -- have important roles 

Whether public or private, natural resource rights 
typically encompass a bundle of rights. Terms such as 
"ownership," "title," and "leasehold" -- often used by 
outsiders to describe property rights -- imply a West
ern concept of ownership that is often at odds with the 
principles and practices of community-based tenure. 
Tenure systems are invariably complex and specify 
under what circumstances and to what extent certain 
resources are available to individuals and communities 
to inhabit, to harvest, to inherit, to hunt and gather on, 
etc. In addition, usufruct agreements such as certifi
cates, leases, or other restrictive tenurial instruments 
may be appropriate in some circumstances, but these 
instruments often are not conducive to the promotion 
of long-term sustainable objectives. They are vulner
able to arbitrary cancellation, and as such fail to pro
vide leaseholders or recipients of privileges with ade
quate incentives to make the costly investments of 
time and labor required to realize long-term bene
fits:xxix 

6.3 OTHER LEGAL ISSUES IMPORT ANT TO 

PLURALISM AND THE PROMOTION OF COMMUNITY

BASED FORESTRY 

As the foregoing comparisons between the Philippines 
and Indonesia highlight, governmental regulation of 
and prohibitions on civil society can have negative 
effect on the promotion of pluralism and community
based forestry. Legal rights to assemble, organize, 
petition and monitor governments, rights to legally 
register as organizations and open and secure bank 
accounts, and rights to information and transparency 
in public policy making are among the most impor
tant. 

In Tanzania, for example, the government deems free
dom of association to be a privilege, not a right. Dur
ing September 1996, the national government decided 
to de-register a leading NGO that was organized to 
promote gender equity in various spheres of public 
life, including natural resource management. This de
cision is being challenged by a coalition of Tanzanian 
NGOs and a decision is pending. A comparatively 
independent judiciary in Tanzania prompts hope that 
the outcome may be favorable to the fostering of plu
ralism.xi 

These issues highlight common ground and the need 
to build partnerships between human rights and envi
ronmental constituencies in civil societies on interna
tional, national, and community levels. Great care 
should be taken, however, to ensure that the partner
ships are not dominated by one group, such as funding 
agencies from the industrialized democracies.'1i These 
are issues, however, that other participants at this 
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workshop are much more qualified to speak about 
than I. 

6.4 THE BAGUIO DECLARATION 

There is also a pressing need to develop and provide 
more opportumt1es for economic development. 
Equally, if not more, important is to build more com
mon understanding of problems and approaches, and 
to better promote recognition of community-based 
management. In an effort to contribute to the 
achievement of these goals, representatives from 14 
Asian and Pacific nations convened at a workshop 
funded by the Ford Foundation in Baguio City, the 
Philippines, in May 1994. Participants shared their 
experiences and insights with other advocates and 
practitioners of community-based forest management, 
and concluded by adapting the Baguio Declaration, an 
international "soft law" instrument.'1ii A synthesis of 
the workshop proceedings and a copy of the Baguio 
declaration are available to every participant in this 
workshop. 

The workshop participants reached three major con
clusions: 

• The prevailing paradigm of nation-state owner
ship and management of forest resources in South 
and Southeast Asia is not sustaining declining 
stocks of forest. 

• An alterna,tive policy and legal framework that 
recognizes and secures local populations' com
munity-based tenurial rights provides the best 
prospects for improving forest management. 

• Local authority and management structures need 
further development and refinement if the respec
tive rights and correlative duties of nation-states 
and local communities are to be securely bal
anced. 

The workshop ended with the participants adopting 
the "Baguio Declaration," an example of an interna
tional "soft law" instrument. The declaration commits 
its subscribers -- and calls upon others -- to abide by 
and take action according to ten principles. The first 
two principles state that "community-based natural 
resource rights of indigenous and other long-settled 
communities should be recognized and protected as 
are rights of other sectors" and "government recogni
tion of existing community-based rights is preferable 
to rights based on government grants." 

As these principles, and others being developed and 
promoted, are brought into practice, be it either by 
NGOs, through pilot projects, or in national legislative 
frameworks, this is an example of how "soft law" can 
be used to build shared perceptions and political will 
to provoke changes in national and international laws 
and standards of conduct. 

I hope, whether individually or as a group, we will 
endorse these principles, or improve them, and com
mit ourselves to adhere to them. After all, law is a 
process of authoritative decision-making. Indeed, I 
often like to joke that wherever two or more humans 
are gathered together, we can find law. Each of us, as 
elites and influentials in our own right are also the 
creators and enforcers of normative legal standards. 
We should not only look to legislatures, courts, and 
other governmental institutions to make laws. We are 
all lawmakers, and it behooves us to work together to 
develop better legal strategies and tools for effectively 
promoting sustainable CBFM. It is preferable to have 
governments (whether on international, national, or 
more local levels) support our efforts. But we need not 
wait. 

7 Conclusion 

Efforts to promote pluralism and sustainable CBFM 
are hampered in many nations by the undemocratic 
origins, evolution, and effects of contemporary laws 
and legal concepts. The enduring legal underpinnings 
of many nation states, especially those that originated 
as colonies, are generally not known or understood by 
lawyers and other policy makers. In many nations, 
therefore, the social contract largely excludes forest
dependent people and law remains an obstacle to plu
ralism and sustainable CBFM. 

Nevertheless, law can be an important tool for pro
moting pluralism and CBFM, and it can be used in 
creative ways. More important, however, is the fos
tering of political will, something which civil society 
is uniquely positioned to do once it is organized and 
strong. This paper describes efforts to build civil so
cieties and develop more CBFM laws and policies in 
Indonesia and the Philippines. It also identifies an ar
ray of legal obstacles, and strategies for overcoming 
them. Hopefully, it will help participants at this work
shop use law and socio-legal processes more effec
tively in the nations where you are from and where 
you work. 
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Abstract 

Participation, forests and environment all mean different things to different people and different interest groups. For 
some government departments and industry groups, the environment•is principally what is around their economies: 
for local villagers, it is what is around their homes and livelihoods. For Forest Department officials, forests may be 
what pass across their desks; for viltagers, they represent secure water supplies, the availability of fodder for animals, 
medicines forfi-iends or family, places to play or sources of spiritual power. Similarly, "participation" covers a spec
trum of meanings: for many project managers, it may signal a means to cut costs, secure cheap labour or co-opt op
position; for marginalised groups, by contrast, it is a right - both a means to an end and an end in itself. 

Part 1 analyses the discourse on participation, as reflected in conflicts over forest resources and more widely. In par
ticular, it highlights a number of examples where participation is being used to soften resistance to projects or to en
gineer consent. It argues that participation cannot be divorced from issues of power and that a pluralistic approach to 
policy making (though welcome) should not be a substitute for measures addressing social exclusion and unequal 
power relations. 

Part 2 considers the rise of "participatory development" and sets it in its historical context- as a response to growing 
resistance from grassroots groups to mainstream forest policies and practices. It looks at the enclosure of forest com
mons since colonialism and analyses the resulting political shifts. Finally, it documents a range of examples from In
dia and elsewhere of resistance to such enclosure, in order to set the demands for participation in the context of at
tempts by excluded groups to recover politics (and decision-making) from political elites and institutions. It looks at 
the successes and failures of such reclaimed commons and the conditions under which community groups have proved 
successful in managing forests. It cautions against a romantic view of community management, but argues that com
munities have a right to control the resources on which their livelihoods depend. Successful management of those re
sources depends critically on equitable power relations. 

Part 3 examines Joint Forest Participatory Management as a response to such resistance and looks at the different 
(and oft,en conflicting) agendas of stakeholders in one project: the Western Ghats Forestry Project. It sets out what 
participation has meant in practice; who has benefited and who lost out; and how NGO pressure has proved critical 
to the evolution of the project. It also looks at the political space for marginalised groups that has been both opened 
up and closed down through the project - and how local people have used the project to further their own agendas, 
both positive and negative. 

Part 4 argues that a participation which fails to engage the distribution and operations of power within local commu
nities and the wider society in which they live is likely to offer little to marginalised groups. It cautions against views 
of power that divide the world into the "powerful" and the ''powerless" and argues that active opposition to projects 
which fail to reflect the political demands of marginalised groups may be the a better way to effect genuine structural 
change than participation in them. It also suggests that agencies should be pressed to take a more politically-
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committed approach to participatory projects. If donors and governments are serious about addressing issues of eq
uity, sustainability and poverty reduction, they should be pressed to give primacy to the needs and political demands 
of marginalised and oppressed groups - including, where called for, taking measures that actively dis empower domi
nant groups (through the implementation of agrarian reform, for example). Support should be offered in the spirit of 
solidarity, not of co-opting stakeholders to a preconceived agenda or with a view to empowering from outside. The 
implications for agencies are considered, not least the need to put their own house in order before advising others 
how to improve theirs. 

Politiques de "participation" : Pluralistne, participation et pouvoir 

Sommaire 

La participation, les forets et l 'environnement ont des sens differents suivant les personnes et les groupements 
d'interet. Pour certains departements publics et groupes industriels, l'environnement represente principalement ce qui 
tourne autour de leurs economies; pour les populations locales, c 'est ce qui entoure leurs maisons et leurs moyens 
d 'existence. Pour les agents de I 'administration forestiere, les fore ts sont probablement ce qui arrive sur leur bureau; 
pour les villageois, elles representent des disponibilites siires d'eau, d'aliments pour les animaux, de medicaments 
pour /es am is OU la famille, des lieux de recreation OU des sources de spiritualite. De meme, la "participation" couvre 
toute une gamme de significations: pour de nombreux responsables de projets, elle peut indiquer un moyen d'abaisser 
les coiits, de garantir une main-ceuvre bon march<! ou d'attirer !'opposition dans leur camp; pour les groupes margi
nalises, en revanche, c 'est un droit-- a lafois un moyen pour arriver a des fins et egalement unefin en soi. 

La premiere partie de l 'article considere la question de la participation, telle qu 'elle apparait dans les conjlits sur les 
ressources forestieres, et dans un contexte plus general. En particulier, elle presente plusieurs exemples oit la partici
pation sert a attenuer la resistance aux projets OU a batir un consentement. Elle soutient que la participation ne peut 
etre separee des questions relatives au pouvoir, et que le pluralisme dans les decisions politiques, meme s 'ii est vive
ment apprecie, ne peut se substituer aux mesures contre l 'exclusion sociale et a l 'inegalite des pouvoirs. 

La deuxieme partie analyse l'essor du "developpement participatif" et le place dans son contexte historique - en re
ponse a la resistance croissante des groupements de base face aux politiques et pratiques forestieres dominantes. Elle 
examine la cloture des terres boisees communales depuis le colonialisme et analyse !es transformations politiques qui 
en ont decouze. Enfin, elle expose une serie d'exemples de resistance a ces enclos, tires notamment de l'Inde, afin 
d 'inscrire /es demandes de participation dans le cadre de tentatives de groupes marginalises de reprendre la politique 
et le pouvoir de decision aux elites politiques et aux institutions. Elle passe en revue les reussites et les echecs de ces 
terres bonifiees et les conditions dans lesquelles les collectivites ont amenage les forets avec succes. Elle met en garde 
contre une vision romantique de la gestion communautaire, mais soutient que !es communautes ont le droit de contr6-
ler les ressources dont elles dependent pour vivre. Une gestion reussie de ces ressources est fortement liee a un pou
voir equitablement reparti. 

La troisieme partie examine la gestion forestiere conjointe fondee sur la participation pour neutraliser cette resis
tance, ainsi que les d(fferents programmes (wuvent antagonistes) des partenaires du pro jet forestier des Ghats occi
dentaux. Elle explique ce que 'participation ' veut dire dans la pratique; qui a beneficie et qui a ete perdant; et com
ment la pression des ONG s 'est averee determinante pour I 'evolution du projet. Elle se penche aussi sur !es groupes 
marginalises auxquels ii a d'abord ete donne -- puis retire -- voix au chapitre, durant le projet -- et comment !es au
tochtones ont utilise le projet pour servir leurs interets, positifs et negatift. 

La quatrieme partie montre qu 'une participation qui ne reconnait pas son interaction avec la repartition et le fonc
tionnement du pouvoir au sein des communautes locales et de la societe dans laquelle elles vivent, aura bien peu de 
chose a offrir aux groupes marginalises. Elle deconseille de diviser le monde entre ''puissants" et "impuissants" et 
soutient que plut6t que de participer a des projets qui ne sont pas /'emanation des revendications politiques des grou
pes marginalises, s 'y opposer activement pourrait se reveler un meilleur choix pour susciter un changement structure/ 
veritable. Elle suggere egalement aux organismes d'envisager les projets participatift d'une maniere plus engagee. Si 
/es donateurs et /es gouvernements abordaient !es questions d 'equite, de durabilite et d 'attenuation de la pauvrete 
avec serieux, ils devraient accorder la priorite aux besoins et aux desiderata politiques des groupes marginalises et 
opprimes -- et, le cas echeant, prendre des mesures actives visant a reduire le pouvoir des groupes dominants (par 
exemple, en mettant en place une reforme agraire). L 'octroi d'un soutien devrait sefaire dans un esprit de solidarite, 
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non pas pour coopter des parties interessees a un programme precon<;:u ni' pour responsabiliser de l'exterieur. 
L 'article aborde egalement les retombees pour !es organismes, et notamment la necessite de mettre de l 'ordre dans 
leur propre organisation interne avant de conseiller les autres sur comment apporter des ameliorations aux leurs. 

Introduction 

For want of a better term, one might call it the "Late 
Train Syndrome". It's raining, the wind is blowing a 
gale, bits of rubbish are skittering up and down the all
but-deserted platform and the loudspeaker is telling 
you for the umpteenth time that the train (crackle) is 
(crackle) delayed (crackle). You get into conversation 
with the person reading (or is it re-reading, she has 
been looking at it long enough) the advertisement 
about all-in-one family outings to the seaside. Gradu
ally it emerges that you share similar concerns. You're 
both from the Northeast; you both left to take up jobs 
down South; you're both fed up with trains being late 
(its the third time in as many days) - but you'd both 
rather travel by train than by car because you're both 
worried about pollution, the greenhouse effect, the 
ozone hole, the "environment". 

But then as the conversation moves on, an edge of 
doubt begins to creep in. What you have in common 
seems far less important than the areas where you 
have differences. You're not convinced that privatis
ing the railways will mean no more late trains. And, 
no, you don't agree that the greatest tragedy for the 
Third World was when "we left". And, yes, you are 
serious when you say that it is consumers in the North 
and not babies in the South who are primarily respon
sible for global warming. 

And then the train comes in, and she opens the door 
for you, and you get on and she stays on the platform. 
"Aren't you getting on too?" "Oh, no. This isn't my 
train. I'm going in the opposite direction". 

1 Conflicting Interests, Differing Perceptionsi 

It is an encounter that may be familiar to many - and 
not just lonely travellers who wind up late at night on 
windy railway platforms. What divides is often more 
important than what is held in common. Even words 
and concepts whose meaning is often assumed to be 
self-evident and universal - "family", "community", 
"environment" and "forests", to take just a few exam
ples - convey very different things to different groups 
at different times and in different places. 

Far from being an unproblematic "given", for exam
ple, the seemingly self-evident "natural" category of 
"forests" is a fiercely contested political space. For 
many middle-ranking Forest Department officials, 
"forests" tend to be defined by what passes across 

their desks; the latest scientific paper on planting re
gimes, budgets for planting, tenders for logging, cata
logues advertising new logging equipment or the latest 
jeep, curricula vitae, training schemes and opportuni
ties for promotion. For logging company accountants, 
forests may be no more than board feet of timber; for 
many pharmaceutical researchers, they are increas
ingly pools of "biodiversity" from which new value 
can be extracted in the form of patented drugs; whilst 
for many harried executives in polluting industries, 
they have become "sinks" to be created (or preserved) 
in order to offset industrial carbon dioxide emissions. 
By contrast, for numerous forest dwellers (or those 
who rely directly on the forests for their livelihoods) 
the value of forests lies not in the black ink on balance 
sheets or the opportunities they provide for promotion 
but in secure water supplies, the availability of fodder 
for animals, medicines for friends or family, the home 
they provide for local deities or the shelter they offer 
from army patrols, tax collectors or even (for playful 
children) adults. Moreover, within the deceptively 
homogeneous local settings of the village, the forest 
department or the company boardroom, the meaning 
of forests will vary. The senior forest official will have 
a different view to the forest guard; the rich landowner 
to the landless labourer; women to men; the bushmeat 
hunter to the farmer whose land borders the forest and 
whose crops are menaced by its wild animals; and so 
on. 

Similarly, the degradation of earth, air, forests and 
water is experienced in radically different ways by 
different people. For those who depend on what is 
directly around them for their livelihoods, such degra
dation means a loss of dignity and independence, se
curity, well being and health. Defending the commons 
against degradation is thus often a matter of life and 
death. Not so for most figures in government, business 
and international organisations, who tend to view en
vironmental degradation and the protests it provokes 
as threats to their political and economic interests. For 
them the environment is not what is around their 
hom~s but what is around their economies. Northern 
leaders, for example, are preoccupied with how to 
keep a growing South from tapping resources and 
filling up waste sinks which the North has grown ac
customed to using, while simultaneously maintaining 
the global capital flows which help the world econ
omy expand. Southern leaders, responding to prodding 
from Northern capital and hoping to benefit them-
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selves as well, are equally preoccupied with extending 
the boundaries of their economies by bringing more 
land under the plough, logging more forests, diverting 
more water to industry, and so on {The Ecologist, 
1993). Not surprisingly, these many and varied 
groupings approach environmental degradation very 
differently. For those who rely on the commons, the 
response that makes most sense is to concentrate on 
what has proved to be effective in the past, a response 
that entails maintaining or creating a space in which 
local commons regimes can root themselves. Such a 
strategy entails pushing for an erosion of the power of 
those who would undermine the commons, so that 
capital flows around the globe can be reduced, local 
control increased, wasteful consumption cut and mar
kets limited. The demands from grassroots groups and 
radical people's organisations are thus not for more 
"management" (a buzzword now common within the 
development literature) but for agrarian reforin, local 
control over resources, the power to veto develop
ments, a decisive say in all matters that affect liveli
hoods, and a politics that is committed to unsettling 
inequitable power relationships at all levels of society 
- not only between communities but within them. For 
them the question is not how their environment should 
be managed - they have the experience of the past as 
their guide - but whose environment gets managed, by 
whom in whose interest. The search is generally not 
for "alternatives" in the sense that Western environ
mentalists might use the term; rather, it is to rejuve
nate what works, to combine traditional and new ap
proaches and to develop strategies that meet local 
needs. 

In that respect, the debate is not over such technocratic 
issues as how to conserve soil or what species of tree 
to plant - for those who rely on the commons, the 
starting point for addressing such questions is usually 
"Let's see what has worked in the past and build on 
that" - but rather over how to create or defend open, 
democratic community institutions that ensure peo
ple's control over their own lives. Indeed, if there is a 
common denominator to the initiatives that have 
evolved from such struggles, it is not that they share a 
uniform "vision" of the future, or adhere to a single 
"blueprint" for change, but rather that they are all, in 
their many and various ways, attempts by local people 
to reclaim the political process and to re-root it within 
the local community. The central demand made by 
group after group is thus for authority to be vested in 
the community - not in the state, local government, the 
market or the local landlord, but in those who rely on 
the local commons for their livelihood. As such, the 
struggle is for more than the mere recognition of rights 
over the physical commons: critically, it is also a 
struggle to restore or to defend the checks and bal
ances that lin1it power within the local community. 

By contrast, the preferred response of many planners, 
politicians, development practitioners, civil servants 
and heads of industry lies in increasingly global forms 
of management. In contrast to commons-based move
ments (which place particular store in the virtues of 
receptivity, patience, open-endedness, and respect for 
the opinions of others), the managerial approach is 
instrumental and (inevitably) top-down. The world is 
split up into fixed ends and available means. Then, in 
a process that is taken to be synonymous with ration
ality, the means are matched to the ends. In doing so, 
nearly everyone and everything is transformed into 
tools whose effectiveness in "helping us get from A to 
B" it is the prerogative of the managers themselves to 
decide and measure. Acting on "objective data'', man
agers plan, mobilise and "clear space for action". Oth
ers, whose lack of skills and autonomous ends are 
either assumed or enforced, are "tapped", "mobilised", 
"brought out of traditional isolation" and "empow
ered" so that they can carry out the managers' designs. 
People become "obstacles" to be removed or cajoled 
in "collaboration"; the physical environment a terrain 
to be reordered, zoned and parcelled up according to 
some preconceived Master Plan. 

Illustrative of this approach is the Tropical Forestry 
Action Plan (TF AP), launched in the late 1980s and 
described as a "Marshall Plan for the forests" of over 
80 countries. Northern donors and experts supporting 
the TF AP, which was abandoned after widespread 
popular resistance, routinely divided their meetings 
into two parts: one on "objectives", in which experts 
decided, on the basis of "scientific data" and "indus
trial and conservation requirements", what forest 
zones which are home to hundreds of millions of peo
ple should look like: and another on "implementa
tion", in which those present decided how to get eve
ryone else to carry out their vision. A number of 
NGOs from the South and the North have intensively 
participated in the attempts to "revamp" TF AP and 
joined various stock-taking meetings hosted by F AO 
and entered into dialogue with the World Bank and 
UNDP. At some stage NGOs shared a guarded enthu
siasm for the new directions TF AP seemed to be 
heading for. Notably, the newly formulated goals and 
objectives and the suggested consultative group (a 
multi-party platform meant for problem-solving, par
ticipation and quality control) promised major prog
ress for international forestry aid; in terms of democ
ratisation, transparency and co-ordination. It even in
volved increasing accountability on the part of the 
donor agencies. But then the reform process stalled 
due to opposition from within the FAO Council. The 
World Bank and UNDP tacitly backed out, effectively 
killing TFAP (Was TFAP becoming too democratic?). 

A second illustration of the top-down managerialism 
favoured by modem global managers is the UN Food 
and Agriculture Organisation's Sustainable Agricul-
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ture and Rural Development (SARD) Programme, as 
originally outlined in 1992. Under SARD, Southern 
governments are advised to zone agriculture land, with 
the best land being reserved for export crops. Only in 
those areas where "natural resource limits" or "envi
ronmental or socio-economic constraints" preclude 
intensification would farmers be allowed to grow food 
for their own use. Coupled with this zoning policy is 
the recommendation that governments should "evalu
ate the carrying capacity and population supporting 
capacity of major agricultural areas", and, where such 
areas are deemed to be "overpopulated", take steps to 
change the "man/land ratio" (their terminology) by 
"facilitating the accommodation of migrating popula
tions into better endowed areas." (FAO et al., 1991) 
Transmigration programmes are explicitly recom
mended as a possible way forward. Peasants who have 
been forced onto marginal land as a result of "high 
potential areas" being taken over for intensive export
oriented agriculture will thus be liable to resettlement 
at the whim of any government that deems them a 
threat to the environment. Since it is admitted that 
there are few "better endowed areas" that can be 
opened up for agriculture, the majority of the new 
transmigrants will have no option but to move. Many 
of those displaced are likely to wind up as labourers or 
"tied producers" growing cash crops under contract to 
large corporations. Predictably, perhaps, the propo
nents of such "sustainable agriculture" policies do not 
consider the possibility that ecological stress in mar
ginal areas would be better relieved by reclaiming 
"high potential areas" for peasant agriculture. 

The global managers thus threaten to unleash a new 
wave of colonialism in which the management of peo
ple - even whole societies - for the benefit of commer
cial interests is now justified in the name of environ
mental' protection. Whereas in the past "crown sover
eignty" and "poverty alleviation" were used to legiti
mise the appropriation of local resources and the dis
mantling (or reworking) of local institutions for the 
national good, under the new regime, integral local 
practices are to be broken down yet further in the 
service of systemic goals. This time these goals are not 
simply to provide raw materials, cheap labour, and 
markets to an international economic system, but also 
to supply environmental repair or caretaker services to 
mitigate the problems that the system has itself cre
ated. Carbon-dioxide-absorbing tree farms will dis
place peasants' fields and fallows, tropical forests will 
be taken away from their inhabitants to provide serv
ices to multinational corporations, researchers and 
tourists, and population control efforts will be redou
bled as a way of taking pressure off Northern
controlled resources. It is easy to snigger at such sol
emn megalomania. But if one accepts current patterns 
of economic development and the institutions and 
premises on which they rely, the logic of "global envi
ronmental management" is impeccable. Development, 

after all, entails an uncompromising drive towards a 
single global structure fitted out with mechanisms for 
global surveillance and global resource conversion to 
feed unlimited material advance. "Sustaining" this 
process through damage control requires an equivalent 
level of surveillance and intervention. The flip side of 
global prospecting for resources and waste sinks is 
global environmental monitoring, accounting and en
forcement. 

2 Participation in context 

Given such very different approaches to environ
mental degradation in general and to forests in par
ticular, it is perhaps unsurprising that the growing en
thusiasm amongst forestry departments the world over 
for "participatory" forms of forest management - and, 
increasingly, for participatory approaches that stress 
"community-based resource management" - should 
arouse deep suspicions even within those movements 
that have made participation and community control 
of forests central planks of their political agenda. 

One reason for that suspicion is that few of the institu
tions that are now pushing for "participation" - a 
"warmly persuasive word" which seems "never to be 
used unfavourably" (Williams, 1976:76) - have a his
tory of taking such participation seriously. Consider 
for example the World Bank, which is committed to 
the principle of participation in numerous policy 
documents. Its Forest Policy, for example, states that 
the "Bank will stress new approaches to the manage
ment of protected areas that incorporate local people 
into protection, benefit sharing and planning and will 
highlight the need to consider the needs and welfare of 
forest-dwelling people." That policy, according to an 
internal 1994 Implementation Review, has been suc
cessfully implemented by Bank staff, the review stat
ing that the Bank "has responded to the mandate pro
vided by the policy to focus its assistance on helping 
governments ... empower rural people to better con
serve and manage all forests" and "incorporated into 
its work the need to involve stakeholders with interests 
in the forests." (World Bank, 1994; Lohmann, 1994) 

The reality on the ground, however, is very different. 
As Larry Lohmann points out in a critique of the 
Bank's record on participation written at the time of 
the Bank's Implementation Review: 

I have in front of me hundreds of pages of a 
Pre-Investment Study for a GEF project 
called The Conservation Forest Area Protec
tion, Management and Development Project, 
which is a project in the pipeline for an im
portant protected area in Thailand, and which 
is mentioned in the Implementation Review. 
These hundreds of pages are only part of the 
Study . . . The project is slated for an area -
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the Thung Yai-Huai Kha Khaeng sanctuaries 
- inhabited by thousands of Karen people, 
who speak a language distinct from that of 
the Thai majority. The project calls for their 
eviction. Yet not one of these hundreds of 
pages of bureaucratic English has been 
translated in Thai, much less Karen: much 
less communicated to, much less discussed 
with, much less agreed to by the local Karen 
people in the sanctuary to be affected. This in 
spite of the fact that NGOs have requested 
Thai translations of all this material. The task 
manager of the GEF project I've referred to, 
... , perhaps provided some insight into this 
novel concept of "participation" and 
"empowerment" when he told a Thai audi
ence ... that the eviction of the Karen people 
ofThung Yai-Huai Kha Khaeng - a course of 
action which is, by the way, opposed by the 
chief of the Thung Yai sanctuary himself -
would have to be carried out by means of 'the 
sword, the carrot and the stick'. (Lohmann, 
1994)ii 

Lohmann's purpose in recounting the failure of "par
ticipation" in Thung Yai-Huai Kha Keng is "not to 
embarrass (the task manager) for his ignorance or for 
his contempt for his employer's policies" but rather 
"to suggest that the failure to implement the Forest 
policy's clauses on participation is deep-seated and 
structural." The sort of attitude and practice followed 
by (him) is "not an isolated individual aberration", but 
"embedded throughout the culture of the World 
Bank." Indeed, judging from the Bank's 1997 World 
Development Report, such support as exists within the 
more influential quarters of the World Bank for par
ticipatory approaches appears to derive not from a 
concern for the democratic rights of local people but 
from a perception that participation helps to save on 
the "transaction costs" of projects (World Bank, 
1997). This is not to say that there are no sympathetic 
individuals within these institutions, on the contrary. 
The reality is, however, that they have to operate 
within a framework which is often not sympathetic to 
their points of view and which blocks their intentions. 

Not surprisingly, when development agencies such as 
the World Bank actively begin to pursue participatory 
programmes, those who have had past experience with 
Bank projects have good reason to be wary. What is 
the Bank up to? Why the sudden enthusiasm for con
sulting people? What is the Bank's game plan? In the 
main, the answers to those and other sceptical ques
tions are either supplied by the Bank's own project 
documents (with their paternalistic emphasis on "edu
cating" local people into "better practices") or by the 
cosmetic nature of participation in the vast majority of 
projects where participatory approaches have actually 
been implemented. Not only does consultation tend to 

be desultory, but even where meetings are held, the 
voices of local people rarely appear to be listened to. 
Local people become a ghostly presence within the 
planning process - visible, heard even, but ultimately 
only there because their involvement lends credibility 
and legitimacy to decisions that have already been 
made. Far from being a transformative process in 
which local people are able to exert control over deci
sion-making, participation becomes a well-honed tool 
for engineering consent to projects and programmes 
whose framework already been determined in advance 
- a means for top-down planning to be imposed from 
the bottom-up. As a minister in a recently "democra
tised" country recently commented on his ministry's 
use of participation: "We decide what is to be done 
and we tell the people to do it." (Peters, l 996Yii 

2.1 MANAGING RESISTANCE 

The use of participation as a strategy for control, 
rather than transformation, brings us to the third major 
reason why peoples' movements have expressed scep
ticism over the current vogue among development 
agencies for participatory projects: namely their in
creasing use as strategies for managing and containing 
dissent. Here it is necessary to set the rise of "partici
patory" development in its social and political context 
- in particular, the growing resistance oflocal commu
nities to the environmental and social impacts of cur
rent forms of development. Neither environmental 
degradation nor the demands of peoples' movements 
for a greater say in the decisions that affect their lives 
are new. On the contrary, from the smokestacks of 
Victorian Britain to the logged out moonscapes of 
modem day British Colombia or Sarawak, environ
mental degradation has gone hand in hand with eco
nomic expansion, as commercial interests have sacri
ficed local livelihoods and environments in or<ler to 
obtain raw materials, transform them into commodi
ties, market them and dispose of the wastes. 

Nor has the destruction gone unchallenged. In the 
South, local cultures have fought successive attempts -
first by colonial regimes and then by their "own" post
independence governments, acting in consort with 
commercial interests and international development 
agencies - to transform their homelands and them
selves into "resources" for the global economy. Tim
ber operations have been sabotaged, logging roads 
blockaded, dams delayed, commercial plantations up
rooted, factories and installations burned, mines closed 
down and rallies held in a constant effort to keep the 
forces of destruction at bay. 

Where environmental degradation was limited to the 
local level - a clear-cut forest here, a leaking toxic 
waste dump there, a polluted river here, a salinized 
tract of land there - and where protest was restricted to 
isolated movements, the threat that they posed to es-
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tablished patterns of power could be contained with 
relative ease. Commercial and industrial interests were 
able to follow a strategy of simply denying the prob
lem or justifying the destruction in the name of "the 
greater good" or the "national interest''. Opposition 
could be met by force or played down as "unin
formed", "reactionary", "luddite", "subversive" or 
"anti-development". 

As environmental degradation has become increas
ingly widespread, however, so it has become more and 
more difficult for industry and other groups to buy off, 
crush or otherwise contain resistance from local peo
ple. The very scale of the opposition has forced the 
previously marginalised discourse of environmental
ism into the mainstream, transforming ecological deg
radation from a side issue that corporations felt able to 
disregard into lost markets and lost votes. If timber 
companies are now making noises about moving to
wards "sustainable logging", it is not because they 
have suddenly become aware of the damage they are 
causing to the environment (in many cases, they still 
deny the problem), but because timber boycotts and 
local protests have forced them to respond to growing 
public outrage over their activities. 

It is by no means the first time in history that move
ments for social change have threatened the power of 
established commercial and political elites. As in the 
past, the ability of those elites to survive with their 
power intact will ultimately depend on how far they 
are able to tum that challenge to their advantage. Now 
that it has become clear that environmentalism and 
environmental degradation can no longer be ignored, 
outright resistance to change is giving way to strate
gies for managing that change. 

There is growing evidence, for example, that compa
nies and other groupings with an interest in containing 
environmentalism and other forms of social dissent are 
now taking an active role in monitoring environmental 
opposition. As Larry Lohmann reports of the pulp and 
paper industry: 

In 1993, Finnish consulting firm Jaako Poyry 
(responsible for drawing up a Forestry Master 
Plan for Thailand) began publishing a confi
dential quarterly intelligence report on envi
ronmental thinking and activities, aimed at a 
clientele of wealthy companies. Industry
retained PR firms also maintain files on ac
tivist groups, their leaderships, methods of 
operations, anticipated reactions to new 
products, funding sources and 'potential for 
industry relationship', with a view to finding 
out 'what's motivating them, how serious 
they are, what they will consider 'success"'. 
Such firms advise pulp and paper corpora
tions and their allies on how to offer financial 

support to environmentalist groups which 
need funding and 'respectability', as well as 
how to go about putting critical individual 
environmentalists or former regulators on 
their payrolls. (Lohmann, 1996). 

Lohmann argues that the object of such tactics is not 
simply to engineer consent but also to help "help 
colonise democratic discussion and replace it with a 
more predictable type of interchange." 

Participatory approaches play a key role in such 
strategies - and indeed are actively promoted in many 
strategy documents prepared for companies by PR 
companies, not least because direct contact with oppo
nents allow companies the opportunity to bring other 
strategies into play. Such tactics include cultivating 
opponents as part of a wider strategy of divide and 
rule. The US public relations firm Mongoven, Biscoe 
and Duchin, for example, divides opponents into four 
categories: "radicals'', "opportunists", "idealists" and 
"realists" (Stauber and Rampton, 1995). "Opportun
ists" are seen as relatively easy to deal with. All that is 
needed is to give them "the perception of a partial 
victory" so that it looks good on their CVs. "Idealists" 
are harder. They want to change the world. So the 
tactic is to cast doubt on the ethics of their position. 
They can then be "educated" into a more "realistic" 
position. The so-called "realists", meanwhile, are seen 
as a piece of cake. They should, quote, "always re
ceive the highest priority in any strategy dealing with 
a public policy issue." Often inexperienced in the 
workings of power, they are particularly susceptible to 
industry's claim to be the "only show in town''. For 
them the "real world" is the corporate world. They are 
already primed for what they see and the inevitable 
"trade off'. The hardest group - and the one which 
industry is most fearful of - is that of the "radicals". 
Their belief, quote, that "individuals and local groups 
should have direct power over industry" makes it "im
possible to predict with any certainty what sfandards 
will be deemed acceptable." The strategy is clear. 
Isolate the radical. Cultivate and educate the idealists 
into becoming realists. And co-opt the realists into 
agreeing with what industry had already decided, 
leaving the radicals isolated. 

Alongside such "in-your-face" management of oppo
sition, a number of other trends within the official 
discourse on the environment are noticeable. First, 
agencies which have played a central role in actively 
degrading large tracts of the environment are con
spicuously distancing themselves from the destruc
tiveness of "past" policies. Constant references within 
official documents to "recent" satellite data, "new" 
studies, "latest statistics" and the like convey the im
pression that ecological degradation is a recent phe
nomenon - and one moreover that has primarily come 
to light through the diligence and foresight of gov-
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ernment scientists, international institutions and in
dustrial planners. The past disappears from view - or if 
it is visible, it is devoid of any of the social move
ments that played such a key role in highlighting envi
ronmental degradation. Instead, the public is asked to 
look towards the future and with it, a new age of envi
ronmental awareness in which industry - now aware of 
the environment - has put its house in order to the sat
isfaction of earthworm and peasant resister alike. 

Second, there is an attempt to gloss over the many 
conflicts of interest underlying environmental degra
dation. Neither the institutional framework of the 
global economy, nor the material interests and values 
it reflects receive any serious scrutiny. Instead, envi
ronmental destruction is cast as having just "hap
pened". No-one (other than ignorant peasants) would 
appear to have promoted the destruction, except by 
way of lack of knowledge, foresight or alternatives. 
No one stands accused of gaining power or profit from 
the destruction; no one is accused of having blocked 
solutions. Instead, international meetings such as the 
UN Conference on Environment and Development 
present the public with a rosy-tinted view of a world 
where all humanity is united by a common interest in 
survival, and in which conflicts of race, class, gender 
and culture are characterised as being of secondary 
importance to humanity's supposedly common goals. 
Constant references to "humanity's common re
sources", for example, neatly obscure the fact that the 
vast majority of people have no access to those re
sources, which they neither own nor control, and 
which are selfishly exploited for the narrow ends of 
the few. (In Brazil, for example, multinational compa
nies own more land than all the peasants put together. 
In Britain, just nine per cent of the population owns 84 
per cent of the land). 

Third, the mainstream discourse either eschews seri
ous consideration of the alternatives put forward by 
the many movements that forced a response to envi
ronmentalism, or reworks those alternatives to the 
advantage of dominant institutions. In the hands of the 
World Bank, for example, land reform has become a 
means of freeing up ''under-utilised" land for intensive 
a?r~culture or promoting contract farming, thus pro
v1dmg transnationals with a dependent labour force 
which takes many of the risks of production (Plant, 
1993). Or again, popular demands to cease environ
mentally destructive practices may be turned into pro
grammes that further TNC objectives, creating new 
markets and new forms of control. Similarly - and 
particularly pertinent to our theme - the call for local 
people to have a decisive say in the matters that affect 
their lives have been contained through the directed 
use of "participatory" processes that are reworked to 
suit the ends of industry and other powerful groupings 
- notably that of increasing control over local people. 
Grassroots organisations thus become the human 

"software" through which investments can be made 
with the least local opposition. As Majid Rahmena, 
formerly of the UN Development Programme, puts it: 

Participation is now simply perceived as one 
of the many "resources" needed to keep the 
economy alive. To participate is thus reduced 
to the act of partaking in the objectives of the 
economy and the societal arrangements re
lated to it (Rahmena, 1992). 

In effect, local people become "yet one more resource 
for industry and government to manage" - and, at least 
in a political sense, consume. (M'Gonigle, 1997) 

2.2 UNDERMINING THE COMMONS 

Given this political context, it is perhaps unsurprising 
that many community groups see the new vogue 
amongst development agencies for Joint Forest Man
agement, Community Resources Management and 
other forms of participatory development as attempts 
to actively undermine their attempts to reclaim control 
over the institutions, forests, fishing grounds, fields 
and rivers on which they rely for their livelihoods. For 
some groups and communities, the focus of that strug
gle has been the defence of existing commons regimes 
against enclosure: for others, the reclaiming of those 
commons that have been enclosed; and in still others, 
the building of new commons. 

Within India, for example, the 1980s saw a blossom
ing of local attempts to wrestle control of forest lands 
from state control by Forest Departments in order to 
manage them in the interest of local communities. In 
West Bengal, no less than 1,200 forest protection 
committees were set up by villagers themselves to 
reverse the degradation of forest lands. These initia
tives predated official community forest programmes 
by several years. Much the same story (though on a 
lesser scale) applies to many other Indian states, where 
deforestation and forest degradation had begun to pose 
problems for local people (Arora, 1994; Pattnaik and 
Brahmachari, 1994). 

In other areas, villagers faced with drought have 
formed Pani Panchayats (water councils), to ensure 
that no individual be deprived of a rightful share of the 
limited water resources on which life and livelihood 
depend. As Vandana Shiva reports, 

To ensure equity, the Pani Panchayats treat 
water as a community resource, not as private 
property. Further, water rights are based on 
the number of family members, nat on the 
size of landholdings. While members of the 
panchayat are free to decide how to use their 
water allocation, sugar-cane cultivation 
(which is extremely water-intensive) is com-
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pletely banned as being inconsistent with the 
principles of responsible resource use. A suit
able Patkari or water distributor, is appointed 
by the Pani Panchayat to assure fair day-to
day allocations of water to all its beneficiar
ies. (Shiva, 1991) 

Elsewhere, villagers whose lives have been made in
secure by overdependence on the market economy and 
whose experience has made them wary of the 
monocultures modern agriculture demands are adopt
ing strategies grounded in traditional practices as a 
means of restoring their environment and disengaging 
from the wider market economy. In the Segou region 
of Mali, for example, villagers have withheld co
operative labour from those who buy modern farm 
machinery, because it causes damage to the soil and 
undermines the tradition of shared labour that is cru
cial at certain seasons. Likewise, in Eastern Senegal, 
the Federation of Sarakiolle Villages - a peasant group 
- has "successfully resisted efforts by the state agri
culture agency to impose irrigation systems, cropping 
patterns, uniform pricing policies and marketing re
strictions" (Rau, 1991). The Association, set up in the 
1960s, has promoted crop production "primarily for 
food, secondarily for surplus distribution and only 
lastly for sales." 

In still other cases, the accent has been less on re
claiming the physical commons as on recovering or 
evolving the institutions that enable the commons to 
"work". In India, the general failure of local pancha
yats (not to be confused with the Pani Panchayats de
scribed above) to reflect the will of the commons has 
led many communities to create alternative village
level institutions "that can work with a high degree of 
democracy" (Agarwal and Narain, 1989). Only by 
doing so have villagers been able to regain the 'author
ity necessary to check and even reverse resource de
pletion. In some villages, for example, villagers have 
invested executive and legal power in bodies known 
as "Gram Sabhas", consisting of all the adults of the 
village. In Rasjasthan, where villages can register un
der the Rajasthan Gramdam Act of 1971, the Gram 
Sabha has full control over all the land within the vil
lage boundary and lays down the rules for how the 
village commons should be used. It also has the power 
to judge, penalise and prosecute. Anil Agarawal and 
Sunita Narain of the Delhi-based Centre for Science 
and the Environment cite the village of Seed near 
Udaipur as "an excellent example of how the village 
ecosystem can be managed by the executive Gram 
Sabha": 

The common land has been divided into two 
categories - one category consists of lands on 
which both grazing and leaf collection is 
banned and the second category consists of 
lands on which grazing is permitted but leaf 

collection or harming trees is banned. The 
first category of land is lush, green and full of 
grass which villagers can cut only once a 
year. . . Even during the unprecedented 
drought of 1987, Seed was able to harvest 80 
bullock cartloads of grass from this patch. 
The grass was distributed equitably amongst 
all households. Seed's Gram Sabha does not 
even allow trees on private land to be cut. 
Prior permission from the gram Sabha is re
quired and it is only granted if the owner 
needs the wood for domestic reasons but not 
for sale. The Gram Sabha also has a system 
of penalties to enforce disciplined use of the 
village trees and grasslands. (Agarwal and 
Narain, 1989) 

Seed only became a Gramdam village some ten years 
ago, but in that time it has demonstrated how, once 
authority has been restored to the commons, the local 
environment can be defended, restored and improved 
for the benefit of the local community as a whole. 
Agarwal and Narain conclude: 

We are absolutely convinced... that there is 
no alternative to this concept. Increasingly 
we get convinced that the most sophisticated 
decision-making will begin only when people 
start sitting under banyan trees as a group to 
discuss their problems and find common so
lutions. Only this form of decentralised deci
sion-making can match the enormous cultural 
and biological diversity of Indian villages. 
People sitting in closed rooms in distant 
Central and State capitals or even district 
headquarters can only produce monolithic 
nonsense which will have little relevance on 
the ground. (Agarwal and Narain, 1989) 

That conclusion is also being drawn by other commu
nities, both North and South. Across the world, grass
roots movements are working to open up more space 
for the commons by denying that any single social 
whole - whether culture, language, livelihood, art, 
theory or science - has a right to assert privileged 
status over (and thereby enclose) other social wholes. 
They are creating space where, on the contrary, the 
local community has the right to decide its own future; 
the right to refuse to abide by an alien translation of its 
own words and practices; the right to its own culture. 

Key to that struggle is the building up of open and 
accountable institutions that restore authority to com
mons regimes - a struggle which requires increasing 
the bargaining power of those who are currently ex
cluded or marginalised from the political process and 
eroding the power of those who are currently able to 
impose their will on others. Only in this way - when 
all those who will have to live with a decision have a 
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voice in making that decision - can the checks and 
balances on power that are so critical to the workings 
of the commons be ensured. Achieving that political 
order requires promoting the virtues of receptivity, 
flexibility, patience, open-mindedness, non
defensiveness, humour, curiosity and respect for the 
opinions of others as a counterweight to the formulas, 
principles, translations or "limits" which trap people in 
single languages. It involves legitimising a type of 
rational decision-making and self-correction which 
emphasises not the application of predetermined 
methods, technical vocabularies, "objective" data and 
yardsticks - the machinery of enclosure - but the in
dispensability of open-ended conversation, a willing
ness to listen and learn, to change one's view and to 
work at achieving a consensus. 

2.3 UNCOMMON EQUITY 

For those who are used to imposing their will and lan
guages on others, or who see the enviionmental threats 
facing humanity as so overwhelming that only cen
tralised decision-making by cliques of experts can 
meet the task in hand, the call for community control 
is at best a threat to their power, at worst a recipe for 
indecision and muddling through to ecological disas
ter. Critics point out, for example, that commons
based conservation effort£ - for all their acknowledged 
successes - have had a limited impact in terms of re
pairing or halting the damage caused by logging op
erations, commercial agrl.culture, and other industrial 
activities. This is undeniable. However, as Larry 
Lohmann points out in the context of Thailand: 

It is necessary to add that village initiatives, 
by their very nature, show greater potential 
than other programmes aimed at rehabilitat
ing degraded forest land or checking further 
colonisation (of forests). One important rea
son for the failure of official programmes is 
the incompatibility between the informal lo
cal tenure systems to which villagers remain 
committed and the land-use patterns the gov
enunent seeks to impose. The result has often 
been 'increased immigration and forest dete
rioration', while 'legislation controls over 
land ownership have been a significant factor 
in the accelerated depletion of forest re
sources'. Internationally backed programmes, 
while occasionally more successful, are diffi
cult to replicate due to high costs. Commer
cial 'reforestation' efforts are meanwhile 
widely acknowledged to have been counter
productive so far in terms of conservation. 
(Lohmann, 1991) 

A second limitation - readily acknowledged - is that 
village conservation efforts do not embrace all of the 
concerns of wildlife biologists. "Farmers tend primar-

ily to be interested in the conservation of species used 
locally, and may not support the establishment of 
strictly protected areas from which they are banned." 
In addition, "they may be indifferent to the question of 
whether or not to establish protected areas of the large 
size required for comprehensive biological diversity." 
Their ultimate objectives may thus differ from those 
of conservation managers "intent on preserving areas 
of extremely high diversity in an untouched state" 
(Lohman, 1991). 

Critically, however, local people - unlike the staff of 
government departments, international agencies or 
corporations - have an immediate and long-term stake 
in defending and evolving practices that conserve 
some level of biodiversity and self-reliance. Indeed, 
one reason why local control is so essential to conser
vation, as Richard 0' Connor has argued, is that "the 
environment itself is local; nature diversifies to make 
niches, enmeshing each locale in its own intricate web. 
Insofar as this holds, enduring human adaptations 
must also ultimately be quite local" (O'Connor, 1989). 
Biological diversity, for example, is related to the de
gree to which one locale is distinct from the next in its 
topography and natural and human history. It is best 
preserved by societies which nourish those local dif
ferences - in which the traditions and natural history of 
each area interact to create distinctive systems of cul
tivation and water and forest use. This local orienta
tion is displayed par excellence in small commons 
regimes. 

Small-scale communities are more likely to 
have the formal conditions required for suc
cessful and enduring collective management 
of the commons. Among these are the visi
bility of common resources and behaviour 
toward them; feedback on the effects of 
regulations; widespread understanding and 
acceptance of the rules and their rationales; 
the values expressed in these rules (that is, 
equitable treatment of all and protection of 
the environment); and the backing of values 
by socialisation, standards and strict en
forcement. (Ostrom, 1985) 

Indeed, the evidence is overwhelming that local-level 
institutions in which power is limited and the common 
right to survival is the preoccupation of all are the best 
means of repairing the damage done through enclo
sure. Equally overwhelming is the evidence that "non
local, state-management systems are both costly and 
often ineffective". (Freeman, 1989) This is not to 
claim that all commons regimes work all of the time, 
nor that commons regimes are some romantic idyll 
free from internal inequalities (particularly gender 
inequities), back-biting, social injustices or environ
mentally destructive practices. 
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It is to insist, however, that, for all their inequalities, 
commons regimes eXhibit "an uncommon equity" 
(Netting, 1997), an equity that results not from some 
preconceived notion of "communitas" but rather from 

the inability of a small community's elite to 
eliminate entirely the bargaining power of 
any one of its members ... and the calculated 
jockeying for position of many individuals 
who know each other and share an interest 
both in minimising their own risks and in not 
letting any one of their number become too 
powerful. (The Ecologist, 1992) 

It is also to recognise that for the vast majority of hu
manity, commons regimes are an everyday reality -
they are the context in which most local people begin 
any effort to reverse environmental degradation. 
Moreover, the very rootedness of such commons
based regimes, their face-to-face contact with those 
who depend on their successful operation and their 
responsiveness to local needs and changing local cir
cumstances, make them far more sustainable (in an 
institutional sense) than external forms of control, 
even where those forms of control seek to include an 
element (and, by their nature, it will always be limited 
to an element) of participation by local people. 

3 Participation as enclosure: the Western 
Ghats proJect 

The ability of commons-based regimes to manage 
their environments without causing degradation and in 
an equitable manner is now recognised by more pro
gressive elements within the major international de
velopment agencies. Generally, however, such recog
nition is backward-looking. Granted, it is argued, 
commons regimes worked in the past but few have 
been able to survive (delete according to political bias) 
the acid bath of the market/ the intrusions of state bu
reaucracy/ the pressures of population growth/ the lure 
of consumerism/ other corrosive effects of modernism. 
The widely shared conclusion reached for forest 
commons in India is that: 

Even if communities made a sustainable use 
of forests in the pre-commercial past, it can
not be assumed that they can do so today 
without any monitoring and regulatory power 
exercised by the state to ensure their proper 
use. (Nadkarni et al., 1992) 

Whilst the pressures on the commons are real enough, 
such a view renders almost invisible the resistance of 
commons regimes to further enclosure by state and 
market and the numerous efforts of commoners to 
maintain or reclaim a space for the commons in spite 
of masculinist population control programmes, the 
pervasive propaganda of corporate advertising or the 

privileging of elite knowledge systems. It also over
looks the everyday reality of working commons re
gimes for millions of people around the world. Ninety 
per cent of the world's fishers rely on small inshore 
marine commons, catching over half the fish eaten in 
the world today (Ostrom, 1991). In the Philippines, 
Java and Laos, numerous irrigation systems are de
vised and run by villagers themselves, the water rights 
being distributed through rules laid down by the 
community (Cruz, 1989). Even in the North, where 
commons regimes are generally viewed as archaic 
relics, new commons are constantly being born, even 
among what might seem the most fragmented com
munities. In southern California, water users have 
crafted self-governing institutional structures, basin by 
basin, and watershed by watershed, to control water 
abstraction from local aquifers (Blomquist, 1992). 

The view that commons regimes are (sadly) irrelevant 
to the assumed realities of Tomorrow's World none
theless prevails within mainstream development cir
cles. Policy is thus increasingly directed to the project 
of bringing "dying" or "collapsed" commons regimes 
under bureaucratic control in order to secure the envi
ronment against communities which (in the judgement 
of the experts) have "lost" their "traditional culture of 
environmental care". That project, however, is tem
pered by the recognition that the widespread failure of 
past development projects to "deliver development" 
rests in large part with the failure to gain the support 
of local people. Progressive policy makers are thus 
increasingly obsessed with instituting forms of local 
power that "involve" local people in projects (for ex
ample, through "community resource management" 
programmes) without conceding control to them. The 
result is that the power structures that have long 
caused local people to be excluded from the decision
making processes and resources on which their lives 
and livelihoods depend are not only reproduced (albeit 
in modified forms) but, in many cases, reinforced. 
Participation, in effect, becomes a further form of en
closure - a means of inaugurating what Ivan Illich has 
called "a new ecological order", in this instance an 
ecological order responsive to the emerging require
ments of global management; of cordoning off those 
aspects of the environment that are deemed "useful" to 
the encloser; of controlling the forums in which deci
sions about the environment are made; and of re
working the networks of local power so that they are 
more responsive to the new institutional priorities of 
late twentieth-century commercial and bureaucratic 
elites. The new trend of Joint Forest Management 
(JFM) illustrates the point. In India, for example, JFM 
(and its latest incarnation, JFPM - Joint Forest Plan
ning and Management) has played an increasingly 
central role in forestry projects and programmes since 
the late 1980s. Its adoption by both central and state 
governments followed widespread protests against 
both the degradation of forests through industrial for-
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estry and the exclusion of local people from forest 
resources. Under the prompting of agencies such as 
the World Bank, the Indian government initially re
sponded to this growing public unrest by initiating a 
series of social forestry programmes, the stated aim 
having been to meet local needs for firewood and 
other forest products through the active participation 
of villagers in plantation forestry. Far from defusing 
the protests, however, the widespread take-over of 
communal lands for commercial plantations (chiefly 
environmentally-damaging eucalyptus for the pulp 
and paper industry) rather than woodlots for villagers 
led to still further unrest, with villagers uprooting the 
eucalyptus. 

The failure of social forestry prompted the govern
ment to revise its national Forest Policy, requiring 
Forest Departments to make the commercial exploita
tion of forests secondary to their management for en
vironmental benefits and meeting the subsistence 
needs of local people. The revised policy also called 
for the protection of villagers' customary rights to the 
forests and advocated greater participation by local 
people in the protection and development of those 
forests from which they derived benefits such as fuel
wood, fodder and timber (Feeney, 1997). Shortly after 
the publication of the revised policy, the Ministry of 
Environment and Forest sent a circular to the forest 
secretaries in all state governments setting out guide
lines for involving village communities and voluntary 
agencies in the regeneration of degraded forests. The 
circular, issued in June 1990, proposed that usufruct 
rights to specified forest lands be granted to those who 
formed themselves into an appropriate village-based 
organisation with the specific intention of regenerating 
degraded forests (Arora, 1994). The work undertaken, 
it was stressed, should be strictly supervised by the 
Forest Department, as should the villagers' access to 
forest products. NGOs, the circular suggested, should 
be encouraged to play an intermediate role between 
the Forest Department and the villagers. Sixteen states 
have now responded by promulgating facilitating rules 
(particularly changes to state forestry laws) to enable 
such "joint forest management" to be implemented 
(Feeney, 1997). 

Although, as Dolly Arora, an Indian political com
mentator, points out, "successful experiments carried 
out in several local settings (undoubtedly) increased 
the openness of the state in adopting participatory ap
proaches'', the embracing of JFM by so many states in 
such a short space of time cannot be explained by this 
factor alone. Perhaps more to the point is the increased 
bargaining power achieved by local movements as a 
result of strategic alliances not only with sympathetic 
foresters but also with urban-based environmental 
groups and international NGOs. 

With powerful national or international 
NGOs entering the scene and extending sup
port to local organisations of people to assert 
their rights on forest resources, the capacity 
of states to overlook the claims of people 
without worsening the crisis of their own le
gitimacy weakened considerably - it seemed 
better to relate to the programme of these or
ganisations than to alienate them. (Arora, 
1997) 

Significantly, in Orissa and West Bengal, the two 
states which led the way in adopting JFM, the promul
gation of formal provisions for participation only took 
place after numerous village groups had already taken 
matters into their own hands and set up organisations 
to protect local forests. In Otissa, for instance, "a sur
vey ... revealed that as many as 1, 181 blocks of forest 
patches ranging from 9 to 1,000 hectares ... were 
already under the protection of adjoining villages at 
the time of the promotion of new JFM regulations." 
Likewise, in West Bengal, "a very large number of 
villages were already engaged in protection work 
when the JFM rules were promoted." In effect, "peo
ple's participation and people's power preceded, 
rather than resulted from, policy change in these ar
eas." (Arora, 1997) 

3.1 THE WESTERN GHATS FORESTRY PROJECT 

In a number of states, however, JFM came to India not 
so much as a result of domestic institutions responding 
to popular pressure as from international agencies do
ing so. In Karnataka, for example, peoples' move
ments were extremely active throughout the 1980s 
(and indeed for decades beforehand) in defending and 
regenerating forests: resistance to social forestry pro
grammes in the state, funded by the World Bank and 
Britain's Overseas Development Administration, were 
particularly widespread. Whilst the Karnataka Forest 
Department (KFD) all but ignored the national shift 
towards JFM, it took the opportunity to cash in on 
national and international concerns over forest degra
dation by drawing up a funding proposal for an exten
sive tree planting programme and submitting it to the 
Overseas Development Administration. 

Entirely missing from the proposal was any element of 
peoples' participation. Instead, local people featured 
largely as a source of cheap labour for replanting 
schemes. Nonetheless, eager to redress the failures of 
the previous Social Forestry project - but principally 
(some have argued) because the British government 
had publicly committed itself to spending £100 mil
lion on "international forest conservation" and was 
looking for a "home" for the money - the ODA agreed 
to consider the project, provided that peoples' partici
pation and poverty alleviation were incorporated as 
central concerns. A series of workshops with the KFD 
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and local NGOs followed, and as a result the project 
was substantially modified, although NGOs still ex
pressed considerable concern, particularly over plans 
to divide the forest up into zones with people being 
excluded from "core" conservation areas, and over the 
weakness of m.easures to address social justice issues. 
Intense lobbying by NGOs, both in Karnataka and in 
Britain, forced the ODA to postpone signing the 
agreement and undertake a further appraisal. In April 
1991, a final project document was drawn up by the 
KFD incorporating "off-the-shelf' participation plans 
(largely based on proposals drawn up by UK forestry 
experts) that would bring Joint Forest Planning and 
Management to the Western Ghats. Subsequently, the 
UK government agreed to commit £24 million to the 
project, which became the flagship of UK overseas 
development aid under the Conservative administra
tions of Margaret Thatcher and, later, John Major. A 
condition of the ODA funding was that the Karnataka 
State Government should issue government orders 
facilitating JFPM in Karnataka. The orders, however, 
were only issued in April 1993 - a year after the start 
of the project - and JFPM was explicitly to focus on 
degraded forest areas: elsewhere, villagers would have 
no rights to participate in the decisions affecting forest 
use. 

3.2 THE STAKE GOES THERE! 

The project highlights many of the failings of JFM in 
general and JFPM in particular and is worth consider
ing in some detail. Its main aim, as laid down in the 
final project documents, is to enhance and improve the 
management capacity of the Karnataka State Forest 
Department (KFD), and in particular to enable it to 
respond to the conflicting demands from different 
users for access to the forest. Under the scheme, the 
forest has been divided into five zones. Zone 1 con
sists of ecologically important areas; Zone 2, of unin
habited forest areas with a potential for commercial 
exploitation; Zone 3 of areas with pockets of forest 
dwellers; Zone 4 of boundary-edge forests near set
tlements (mostly degraded land); and Zone 5 of com
mon land outside the forest. Villagers are only per
mitted to "pa1iicipate" in the management of those 
lands in Zone 4. 

The tool for resolving such conflicts is Joint Forest 
Planning and Management, in which villagers are en
couraged to form Village Forest Committees (VFCs) 
responsible for conserving and restoring specified 
areas of forest and sharing the benefits (sales of timber 
from plantations, for example) with the Forest De
partment. Any change of access or use which has an 
impact on local communities would be arrived at 
through consultation. Information from local people 
would be used to identify conservation zones, and 
villagers would have a say in the way that such areas 
are managed. Although NGOs played a key role in 

modifying the project - and in pushing the KFD, 
through the ODA, to incorporate greater involvement 
of villagers and a poverty-oriented focus - they did so 
within a framework that was already cast in stone and 
in which they were decidedly junior partners to the 
ODA and the KFD. Indeed, NGOs were only con
sulted on how the project, whose overall goals were 
already decided by the KFD and ODA, might best be 
implemented. Had NGOs (let alone villagers) been 
approached and asked to draw up their own project -
rather than modify someone else's - it might have 
taken a very different shape. Rather than having 
sought to .conserve the forests by dividing them into 
zones and encouraging the planting of degraded land, 
for example, many villagers might have pressed for 
stiff career penalties - and enforcement mechanisms -
to be introduced within the KFD against officials who 
accept bribes for handing out logging concessions. 
They might have argued for money to be spent on 
elephant ditches and electric fences to safeguard crops 
from forest animals, thus increasing farm incomes and 
helping to overcome some of the hostility with which 
many farmers regard the forests. They might have 
demanded village roads to be upgraded (or built) in 
order to improve access to markets, or for mining ac
tivities within the forest to be halted, or for the ban on 
green felling to be effectively enforced. They might 
have pointed to local institutions that were already 
managing local commons or tending local sacred 
groves as better forums for managing the forests than 
imposed VFCs. They might have pressed for land re
form or measures to secure tenure for poorer villagers. 
They might have argued forcefully against planting as 
the best way of restoring degraded lands, pointing to 
the many instances in the region where natural regen
eration has proved highly effective without the need to 
fence off lands against cattle, thus depriving villages 
of a source of grazing land. They might have warned 
that plantations would encourage the gradual commer
cialisation of the forests to the detriment of poorer 
villagers and they might have pressed for full legal 
control over much larger areas of forests (not just 
Zone 4 forests), rather than the ersatz participation 
offered through JFPM. 

Many of these points were raised by NGOs, either 
during the various workshops that preceded the proj
ect, or subsequently. In some cases, the project 
authorities have simply ignored them; in others, there 
have been serious efforts by the project authorities to 
tackle what the KFD and the ODA interpret as the 
underlying concerns. Rather than forming the bedrock 
on which the project was built, however, these efforts 
have inevitably largely involved additional, tack-on 
projects or programmes added to the original project, 
the basic framework of which has remained largely 
unaltered. Not surprisingly, many of the problems 
which NGOs (in the absence of actual villagers) 
warned would arise have arisen. The Village Forest 
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Committees (VFCs), for example, have proved highly 
problematic. In many cases, particularly at the start of 
the project, the KFD proceeded with plantations even 
though no VFC had actually been formed. As Patricia 
Feeney of Oxfam reports, 

Although public meetings were held ... to tell 
the local community about the project and to 
listen nominally to their suggestions about 
planting, nurseries had already been raised 
and pits dug before any consultation oc
curred. Planting was pre-determined by the 
KFD. (Feeney, 1997) 

Where VFCs were formed, the meetings were often 
held at short notice at the convenience of the KFD, 
whose officials kept the minutes of meetings and held 
and managed the funds, which led to suspicions that 
the VFCs were little more than outreach arms of the 
KFD, set up solely to satisfy the ODA's funding con
ditions. Indeed, many VFCs appeared to exist on pa
per only. 

Although intended to ensure the participation of all 
sections of the village in deciding planting regimes, 
many VFCs are dominated by more powerful social 
groups and by men. In half the villages where VFCs 
had been formed by 1997, for example, many house
holds are still not members. In the majority of these 
cases, the non-members tend to be from the poorest 
families in the village. As Feeney notes: 

Non-membership not only excludes them 
from information about income deriving from 
plantations but it also excludes them from in
formation about JFPM and the decision
making process. (Moreover) those villagers 
who become members acquire the responsi
bility and authority to compel the non
members to confirm to the VFCs decisions 
regarding areas of forest to be protected and 
to respect new rules about access to and use 
of forest produce. This can have a dramatic 
impact on the rights of the poorest villagers 
to collect non-timber forest products (NTFPs) 
on a day-to-day basis to meet their subsis
tence needs. The Kamataka Government Or
der fails to specify whether non-members 
continue to enjoy their customary rights and 
privileges in JFPM areas. Denial of such 
rights has serious equity implications and 
may become a future source of conflict. 
(Feeney, 1997) . 

In effect, the VFCs directly or indirectly re-order ac
cess to and rights over the environment, generally 
(though not exclusively) in favour of the landed elites 
who dominate the VFCs, even in villages which have 
full membership (Saxena et al., 1997). According to 

an ODA-sponsored Independent Review of the project 
(initiated in response to NGO lobbying), such elite
dominated VFC leadership carries with it 

the very real danger that the wealthier mem
bers of the VFC may use JFPM as a means of 
gaining control over additional forest re
sources (thereby increasing their own politi
cal and economic power), while further re
ducing the access of marginalised groups 
who depend on forest resources to meet their 
basic needs. (Saxena et al., 1997) 

One reason for the dominance of elites on the VFCs is 
the old boy network that the KFD brings into play 
when initiating new VFCs. Generally, forest officers 
tend to contact those whom they consider to be the 
most important people in the village, very often hap
pen to be those with whom they have had previous 
contact: sometimes a forest contractor, sometimes a 
former KFD official, or sometimes a relative of such a 
contact. Usually, it is these village bigwigs who wind 
up being the President of the VFC or becoming its 
members. Understandably, many are suspicious of the 
VFCs impartiality. A recent Oxfam appraisal of the 
project quotes a villager from Honnavar: 

What difference does this JFPM make? Our 
president has worked in the KFD for many 
years. Do you think he is any different from 
them? They suggested his name as the presi
dent. And we had to agree. It's not that they 
forced us but you know what will happen if 
we don't agree to what the KFD says. We 
have to live in this village for the rest of our 
lives. (Mitra, 1997) 

Women, in particular low caste women, have found 
their voices marginalised by the project, despite 
genuine efforts by the ODA to include participation of 
women. Originally, the Government Order as laid 
down by the KFD prescribed one representative to the 
VFC per household, which, as Patricia Feeney of Ox
fam reports, "had the effect of systematically exclud
ing women from the VFCs and from active participa
tion in JFPM." (Feeney, 1997) Subsequently, at the 
insistence of the ODA, the Order was amended to 
make "spouses" automatic members of VFCs. Even 
so, this still leaves many marginalised women (and 
men) within households excluded - for example, sin
gle women and men, women whose partners have left 
them, second wives, and widowed elders. 

Almost five years after the start of the project, many 
remain unaware of even the existence of VFCs, let 
alone their intention. Although the ODA has now in
sisted that VFC management committees include at 
least two women, the places often go to higher caste 
women who generally have· little or no contact with 
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poor and landless women. Where women attend the 
VFC meetings, they generally "sit quietly and serve 
tea and snacks", whilst some "fail to attend VFC 
meetings altogether because there is no discussion of 
problems affecting them." (Feeney, 1997) Even where 
such discussion does take place, the voices of women 
are frequently ignored. In one village, for example, 
women complained that the scarcity of fuelwood 
meant that they had to spend up to three hours a day 
collecting a headload of leaves and twigs for cooking 
fuel. Only six of the 97 VFC members in the village 
are women, however, "so there was little objection 
when the VFC decided to sell off all the firewood 
from their 30 hectare JFPM plantation instead of using 
it to meet local consumption needs." (Feeney, 1997) 
In such circumstances, women often have no option 
but to violate the rules of the VFC rather than let their 
families starve. "When this happens", reports Mariette 
Correa (1995) in a study commissioned for the Dha
ward-base India Development Service, "they are con
sidered offenders liable for fines and are beaten by 
their husbands." Indeed, Correa argues, far from im
proving the position of women, in important respects 
the project may have undermined it further: 

Barber, when forest management was under 
the control of the Forest Department, women 
offeµders at least had the support of the men 
in th.eir families. Now the policing role of the 
government has been taken on at village level 
by rµale dominated VFCs and may have suc
ceeded in further exacerbating gender ine
quatities within the household. (Correa, 
1995) 

Unsurprisingly, some NGOs have responded by cre
ating allJwomen VFCs, which have, to a considerable 
degree, 'managed to overcome the silencing of 
women'~ voices. 

Although the project was intended to ensure that 
poorer people, women, tribals, and other disadvan
taged groups who are dependent on the forest "are not 
worse, al!ld preferably better off', it has in many cases 
caused considerable hardship to local villagers. The 
ODA fuJl).ded plantations have been mainly on village 
common~, from which villagers (particularly poorer 
villagers) derive pasture for animals, fuel, manure, 
medicinal plants, and other products to fulfil their ba
sic need~. Women have been particularly affected by 
the plantjng of common lands, since they now need to 
travel lohger distances to obtain firewood which, in
creasing~y, they must take from forest lands. The re
sult is often further forest destruction. 

In somtj villages, landless families who had en
croached upon common land have been evicted to 
make way for the plantations, depriving them of their 
livelihoo~ without any compensation (although it 

should be said that some richer villagers who had also 
done so were also evicted). However, as the Inde
pendent Review team notes, such evictions provide 
only the most visible examples of how the project has 
undermined the security of poorer villagers: 

A disturbing feature (of the project) is either 
the continuing irrelevance of JFPM to the 
livelihood related needs of marginalised but 
highly resource dependent communities . . . 
or the evident danger of marginalised groups 
within more differentiated and heterogeneous 
communities being systematically further 
marginalised through reduction, rather than 
an increase, in their access to forest resources 
through the present .TFPM implementation 
process. In (some) villages, it is not through 
dramatic interventions of poor encroachers 
being evicted from forest land, for which the 
project has been criticised by some NGOs, 
but through the more invisible and subtle 
processes of exclusion, delegitirnisation of 
their traditional resource use patterns, use of 
monetary and wage incentives from planta
tions instead of making existing forest de
pendent livelihoods more sustainable, that the 
project and the current implementation of 
.TFPM, are subtly, but systematically further 
disempowering the already marginalised and 
resource poor. (Saxena et al., 1997) 

The project has brought particular problems for poorer 
groups who rely on herding or raising cattle, such as 
the Gowlis, a local tribal group, which has been badly 
hit by the decline in grazing land, as have many share
croppers whose ability to engage successfully in ten
ancy is often dependent on ownership of livestock, 
particularly draught animals. (Feeney, 1997) Accord
ing to one study, undertaken for the ODA as part of 
the project, some 86 per cent of landless livestock 
keepers rely on the forests for grazing; many have 
now been forced to reduce their livestock holdings, 
often placing their livelihoods in jeopardy. Indeed, as 
Patricia Feeney of Oxfam notes, "For these people, 
livestock makes the difference between self
employment and dependence on wage labour." 

NGOs also warned that, despite a commitment to al
low villagers to plant trees of their choice, the project 
would encourage the further conversion of natural 
forest to monoculture plantations. Under to the 
WGFP, gaps in the forest are to be planted with 'valu
able timber species', with the aim of restoring the 
natural mix of the forest. Shortly after the project be
gan, such practices led an ODA review to warn that 
"the project is open to the criticism of promoting of 
monoculture at the cost of biodiversity" (Khare, un
dated). Indeed, a recent study by one local NGO re
veals that in the majority of the villages surveyed, 
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such gaps had been planted with Acacia auriculiformis 
(an exotic imported from Australia); in some cases, 90 
per cent of the trees planted were acacia. During 
meetings with the KFD, villagers have repeatedly 
asked for a reduction of the number of acacia plants. 

In 1997, after NGOs had raised these and other prob
lems with the project authorities, the ODA and KFD 
commissioned an independent review of the project. 
Although the Independent Review noted that the proj
ect had brought "substantial gains" in terms of 
"greater interaction between (the) KFD and local 
communities", it confirmed the majority of the NGOs 
concerns, recommending a number of important 
changes to the project - for example that all forests, 
not just degraded forests, should be managed to meet 
environmental and livelihood needs; that natural re
generation rather than plantations should be relied on 
to meet villagers' basic needs for fuelwood, fodder 
and leaf manure; and that "management of non
degraded forests needs to be reoriented from timber 
production to optimising the production of non-tirttber 
forest products for strengthening (the) livelihoods of 
local communities" (Saxenaet al., 1997: 194, 196). 

Arguing that "VFCs can meaningfully participate as 
partners of the Forest Department only if they grow 
into robust, self-governing, autonomous peoples' or
ganisations", the Review team also recommends that 
the obligations placed on communities through JFPM 
should be balanced by clearly defined rights - not least 
of which is the right of VFCs to govern themselves 
and to exercise authority over a wider range of areas. 
A number of conditions, the Review argues, must be 
met if the VFCs are to succeed (Saxena et al., 1997: 
220): 

• communities must have a full understanding of 
the agreement with the forest department; 

• the agreement must be worthwhile; 
• the community must be able to devise easy and 

practical ways of ensuring that each member ad
heres to the agreement; 

• the community must be able to impose graduated 
sanctions in case of non-compliance; 

• structures and processes for self-governing must 
be firmly in place. 

3.3 OPENING POLITICAL SPACE 

In highlighting the failures of JFPM in the Western 
Ghats, it would be wrong to throw the baby out with 
the bathwater. The Independent Review is right when 
it states that "VFCs in Uttara Kannada have a long 
way to go". But, for all their failings, there is no doubt 
that in some instances villagers have been able to use 
the VFCs and the Western Ghats project in general to 
open up a political space that might otherwise not 
have been available. In one village, for example, vil-

lagers were able to use the authority which the VFC 
nominally gave them to close a polluting mine; in an
other, to secure a long promised road. More generally, 
by providing "a sharp focus on questions of equity and 
local livelihood systems'', the project has provided 
some villages the opportunity to challenge the power 
exercised by dominant and powerful village groups 
over the forest. It has also "opened up the door for 
redefining the relationship between (the field staff of 
the KFD) and communities" (Khare, undated). The 
key point, however, is that few of these gains have 
come about as a result of the project per se. Almost all 
have been won only as a result of villagers taking the 
project and using it to create their own futures. 
Moreover, the procedural changes that have been in
troduced in the project - for example through the In
dependent Review - have almost all come about only 
as a result of intense NGO lobbying. 

A second key point is that NGOs and villagers are not 
the only actors to have found political space within the 
project. By rightly highlighting the inefficiency and 
corruption of the Forest Department, for example, the 
project has also proved useful to those seeking to pri
vatise forestry in India. Whose agenda gets heard and 
implemented will not depend on rational debate but on 
the relative bargaining power of those now seeking to 
push the project in their various chosen directions. 
Failing to be aware of the different agendas being pur
sued is thus a potentially dangerous game - one that 
could end up marginalising those for whom political 
struggle is not just another campaign but a defence of 
livelihood. 

4 Power and participation 

Indeed, a participation which fails to engage the dis
tribution and operations of power within local com
munities and the wider society in which they live is 
likely to offer little to marginalised groups. 

Many participatory projects rest on the dubious as
sumption that simply identifying different 
"stakeholders" and getting them around the table will 
result in a consensus being reached that is "fair" to all. 
Such an assumption only holds, however, if all the 
actors involved are deemed to have equal bargaining 
power (which they do not) or if the inequalities be
tween stakeholders is viewed as a purely technical 
matter. Then the only challenge is to ensure that cor
rect procedures are formulated for bringing the parties 
into contact, changing the behaviour and attitudes of 
those who are used to dominating, and giving "pri
mary stakeholders" more chance of voicing their view 
of the world. (Nelson and Wright, 1995: 6) As Nelson 
and Wright note, however, society is not made up of 
"free-floating actors, each with different interests 
which they pursue by bargaining with each other in 
interactional space". Facilitating measures may be 
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important in negotiations, but they are not enough to 
grant marginal groups the bargaining power they re
quire to overcome the structural dominance enjoyed 
by more powerful groups. On this view, participation 
requires wider processes of social transformation and 
structural change to the system of social relations 
through which inequalities are reproduced. Behav
ioural changes, though necessary, are not enough. 

Box 1 Management of forest by user groups: a 
case study 
The forest management system evolved by villagers 
in Halikar, a village on the coast of Karnataka in 
India's Western Ghats, illustrates the point. The 
village's forests are run by a Village Forest Com
mittee, originally set up in 1924 after villagers took 
advantage of a measure introduced by the British 
under the 1924 India Forest Act which granted local 
communities management and user rights over for
ests adjacent to villages. The committee is made up 
of villagers elected to represent their own respective 
castes, and chaired by an elected president. Its main 
responsibility is the management and preservation 
ofHalikar Forest, with an area of225 acres. 
Many of the rules laid \fown by the original com
mittee still hold. However, reflecting the respon
siveness of the commons-based regimes to changing 
circumstances, many rules have been relaxed or 
tightened as new threats to the forest have emerged 
and others receded. For example, in 1977, the vil
lagers made a collective decision to stop making 
jaggery (a sugar cane syrup whose production re
quires the use of large amounts of firewood) in or
der to decrease the pressure on the forest and to 
avoid the high transportation costs of acquiring fu
elwood from outside. Similarly, the arrival of a rice 
mill in a nearby village enabled the villagers to ob
tain semi-boiled rice, so the inhabitants of Halikar 
have also stopped boiling rice, a process which con
sumed large quantities of firewood. Similarly, the 
VFC agreed to far reaching restrictions on the graz
ing of cattle· in the forest in order to secure the sur
vival of tree seedlings. 
The conservation and sound management of Halikar 
forest has been (and is still) highly dependent upon 
the vigilance of the local VFC. The VFC is, how
ever, highly susceptible to internal social and eco
nomic changes which may undermine its authority. 
Moreover, the VFC remains to a large extent de
pendent upon the state authorities. It is the responsi
bility of the Tashildar (government administrator at 
the lowest administrative level: the Taluk, or sub
district) to call for elections and be present as ob
server. It is also his duty to check the financial rec
ords of the VFC at regular intervals. Failure to per
form these official roles puts the legitimacy of the 
VFC - and hence the continuity of this unique man
agement tradition - in jeopardy. 

4.1 TALKING TRUTH TO POWERiv 

Addressing the structural causes of inequality not only 
demands policy changes - for example agrarian reform 
- but, arguably, rethinking the means by which such 
change is achieved. Many NGOs, for example, are 
drawn to participate in projects whose framework 
neither they nor the communities with whom they 
work have any substantive role in designing, because 
their conception of power as something which a small 
minority (the "powerful") "have" and that others (the 
"powerless") "lack" dictates that participation in such 
projects is the only way that they will exert influence. 
On this view, politics consists of the comings and go
ings of "the powerful" and has little or nothing to do 
with the everyday actions and interactions of ordinary 
people. What goes on in the household or in the work
place is of relevance only if it prompts discussion 
within the "corridors of power" where the "real 
world" is to be found. And it is only by entering into 
that "real world" that social movements have any real 
hope of achieving change. Within that framework, 
"ordinary" people seeking to address an injustice have 
a limited number of options available to them. 

For those who believe that the institutional landscape 
of contemporary politics is essentially benign but mis
guided, the most urgent task is to open the eyes of the 
"powerful" to the problems that current policies and 
programmes are causing. Once made aware of those 
problems, the "powerful" will, it is assumed, take cor
rective action. Campaigning thus becomes a process 
whereby groups lobby for the opportunity to "speak 
truth to power", to present the facts and to outline the 
remedies. The aim is not to replace the powerful or to 
dismantle the current machinery of government, but to 
"reprogramme" the machine - be it through introduc
ing ethical codes of conduct for development bank_s, 
or market-led initiatives to encourage changes m 
shopping patterns, or new legislation to strengthen the 
state's own "struggle for social justice". For those 
more cynical about the willingness of the "powerful'i 
to respond to "the truth" when they are exposed to ~t -
or, rather, to respond positively - a more pro-active 
strategy is called for. Here the aim is not simply to 
replace "their" policies by "ours", but to replace 
"them" by "us". One option is to seek incremental 
change by working "in and against" the system, 
gradually attaining a position of influence as, along 
with like-minded colleagues, one works one's way up 
the establishment hierarchy. Another is to "capture 
power", either through the ballot box or through force. 
Whichever way is chosen, once "in power", the 
newly-"powerful" consider themselves to be in a bet
ter position to ensure that their programme for the 
machine is not ignored or disrupted by disgruntled 
elements of an old guard. 

~~~~~~~~~-P~L~U~RA~L~I~SM~A~N~D~suTTc.sT~A~I~N~ADB~LPE~F~O~RE~STTRR-YVAA~NWD~RRlUJJRARAlLLDD£EVVEELLJOQPPJM~ENNT:r-~~~~~~~343 



SAME PLATFORM, DIFFERENT TRAIN: PLURALISM, PARTICIPATION AND POWER 

Unfortunately, such strategies rarely achieve more 
than small incremental change, generally in the direc
tion that society was already headed. They also run the 
risk of reproducing the very structures of power that 
they intended to change. Talking "truth to power" may 
convert the odd individual to a radical viewpoint, but 
it is in the nature of bureaucracies - whether corpora
tions or government departments - that individual sen
timents have little influence on the operations of the 
institution itself. For a bureaucracy to function, it is 
not necessary that its staff consent to its operations, 
simply that they follow the rules irrespective of the 
content of the work they are asked to perform. Indi
viduals who threaten the direction of the institution, or 
its raison d'etre, however, quickly find themselves 
excluded, co-opted or "ghettoised". Ironically, the 
very presence of such radicals, albeit relatively "pow
erless" to effect change within the institution, may 
legitimise the progressive image an institution is 
seeking. 

The ability of dissenters to effect change through the 
"powerful" is hampered still further by the fact that 
the "real world" of the "powerful" bears little resem
blance to the real world the dissenters know. Planners 
sit about discussing countries where people exist only 
as numbers, where government structures are assumed 
to act as politically-impartial conduits for implement
ing projects, where local landscapes are mapped not in 
terms of forests or fields but in terms of cubic feet of 
lumber or yields per hectare, and where people are 
assumed to behave in strict accordance with sociologi
cal theory. Activists should not therefore be surprised 
that the planners' programmes, however carefully 
prepared, generally flounder the moment they leave 
the drawing board. By the time they are implemented, 
they are frequently unrecognisable even to their 
authors. Projects aimed at increasing public participa
tion or "decentralising power" end up excluding "tar
get populations" and strengthening elites and local 
power relationships that the planners may not even 
have knoWn existed. 

Despite such failures, however, the "have/have not" 
conception of power and the strategies that flow from 
it exert a powerful influence over activists. It is not 
difficult to see why. The power enjoyed by corpora
tions, the military, the state and international institu
tions - their ability to exert control over others - is an 
undeniable reality. Logically, it would seem to follow 
that the rest of us are what these bodies are not: that is, 
powerless. 

Herein lies a great irony. For the "have/lack" picture 
of power, regarded as so "realistic" by its acolytes, is 
one to which the "powerful" have never subscribed. 

Industry and governments, for example, reveal a per
sistent and pragmatic preoccupation with grassroots 
resistance and the opinions of ordinary people. While 
they are also concerned to win over members of the 
public, fear of the irate crowd is never far from its 
collective mind. Never taking its power for granted, 
the last thing that they assume is that the rest of us are 
"powerless". On the contrary, they are acutely aware 
of having to act against a constant background of op
position and of the need to manage that opposition. 

4.2 WORKING ON ONE'S OWN TERMS 

At the very least, the above analysis (if correct) sug
gests that embracing projects simply because they are 
"there'', or because an involvement offers the oppor
tunity to put one's case to those in power, may be 
misguided. Rather than participating in projects which 
fail to reflect the political demands of marginalised 
groups, a better route to genuine structural change 
may well be to eschew involvement in them. This is 
not an argument for non-engagement: rather, it is an 
argument for alternative forms of engagement - one 
that learns from the successes of those movements at 
the grassroots which, historically, have been most ef
fective in forcing political change. Rather than partici
pating in alliances and programmes that have been 
mapped out by institutions with little or no commit
ment to structural change, NGOs and others whose co
operation such agencies need if their projects are to be 
implemented might be better off forming alliances in 
support of genuine allies whose politics they share. 
Such alliances might well include sympathetic indi
viduals within government departments and industry, 
just as they may include a wide range of other NGOs. 
Critically, however, it is their own agenda that such 
alliances seek to press rather than someone else's. 

Such a view argues for NGOs and others to take a 
more political-committed approach to participatory 
projects - and to press donors and governments to do 
likewise. If international and national development 
agencies are serious about addressing issues of equity, 
sustainability and poverty reduction, they should give 
primacy to the needs and political demands of margi
nalised and oppressed groups. Not only may this re
quire them to take measures that actively disempower 
dominant groups (for example through the implemen
tation of agrarian reform or, as in the Western Ghats 
project, promoting women-only VFCs ), it also calls 
for funds and other forms of support to be offered in 
the spirit of active solidarity - not in order to co-opt 
stakeholders to a preconceived agenda or with a view 

·to empowering from outside. 
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Box 2. Suggestions for enhancing "well-being of people" and "ecosystem integrity" (Pierce and Colfer, 1995) 
by furthering an enabling environment for community based forest management. 

Progress through national forest and land-use plans: 

• Community forest management systems should be an integral part of national forest plans. 

Addressing the underlying causes of deforestation: 

• Re-establishing community control over forest access may be instrumental in many contexts to stabilise 
resources, given that the legal disenfranchisement of local communities from many of the world's forest lands 
has been an underlying cause of deforestation. Strengthening community forest-use rights and responsibilities 
through supportive policies and programs would enhance community initiatives to protect forests against degra
dation. 
• Ground-level management activities are often best implemented by communities living in or near the forest. 
Effective controls over felling, grazing, hunting, and fires are fundamental elements for continuing productive 
use. Such use regulations are often best applied by primary users living in the area. 

Building on traditional forest-related knowledge: 

• Traditional and forest-related knowledge should be broadly defined to include institutional, authority, and 
governance structures, cultural belief and value systems, land and resource systems, and conflict resolution and 
mediation processes. 
• Traditional resource use systems deserve government recognition and support in their own right as critical 
elements in sustaining the livelihood of hundreds of millions of people, not only in partnership with public or 
private sector initiatives. 
• Natural regeneration under community protection should be recognised as a low cost, higher success rate 
alternative to plantation establishment. Natural regeneration also allows for a more diverse range of forest prod
uct flows, often of greater value to local community groups. 
• Social fencing based on community management agreements is often effective in halting forest disturbance. 

Donor assistance and technology transfer: 

• Support for community-sourced financing as a fundamental process of policy and procedural reform, rather 
than as isolated projects, should be incorporated into donor strategies. Donors should place greater emphasis on 
assisting government agencies to build new communication channels with communities, and also create proc
esses to facilitate the negotiation of new collaborative management agreements. 
• Flexible funding should be provided by donors to support social and institutional change. Donors should 
establish flexible budgets to engage community groups, NGOs, university researchers, and local consultants for 
diagnostic studies and regional and sectoral background assessments. 
• Improved national and regional exchange mechanisms should be developed to facilitate and accelerate 
learning among donors assisting community forest management programs. 

Trade and environment referring to forest products and services: 
• External trade policies should not be at the expense of community rights over state forest lands. 

Source: Mark Poffenberger, editor, IUCN, 1996: "Recommendations of the IUCN working group on community 
involvement in forest management to the intergovernmental panel on forests": in: "Communities and forest man
agement". 

Such active solidarity may take many forms. At a 
minimum, however, it would seem to demand that 
development agencies make hard choices as to whom 
they work with. Agencies that are committed to fos
tering genuine participation and local control should 
never blame client governments or their departments 
when a project stifles participation of local people in 
resource management. It should be the responsibility 
of agency staff to evaluate in advance whether or not a 

partner government is likely to support local partici
pation and not to become involved if this evaluation is 
negative (Lohmann, 1994t. 

If a positive evaluation turns out to be incorrect, then 
at the very least it should have an effect on the career 
prospects of the relevant staff members. It would also 
seem to demand that staff members themselves take 
seriously their commitments to the marginalised 
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groups they seek to support. Nici Nelson and Susan 
Wright (1995) cite an example: 

(One) anthropologist refused to continue a 
project mn by a large agency on the grounds 
that it wa~ unacceptably top-down and ine
galitarian. He convinced the team to pull out 
with him. If more individuals had this com
mitment to ideals of egalitarian and locally
directed development it would be an addi
tional pressure for agencies to close the gap 
between their participatory rhetoric and their 
practice. They cannot "give" empowerment 
to their "beneficiaries", "targets of develop
ment'' or "clients": to be "participants", peo
ple have to be able to use their "power to" to 
negotiate and transform those hopefully 
willing partners who have institutional and 
structural "power over' 

Indeed, perhaps the first step that agencies which are 
serious about participation and pluralism might take is 
not to reach for the latest handbook on participatory 
techniques, but to put their own house in order: to 
consider how their O\Vn internal hierarchies, training 
techniques and office cultures discourage the recep
tivity, flexibility, patience, open-mindedness, humour, 
non-defensiveness, curiosity and respect for the opin
ions of others that active solidarity demands. Dictate 
and PR techniques may "get things done" - but they 
inevitably end up reinforcing the problem that, in the
ory, they intended to solve. Wrong Train. And proba
bly wrong platform. 
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add that you are encouraged to participate in this 
renovation, and explains that you are free to ask for 
the documents, which describe in detail what is to be 
done. Unfortunately, however, these documents are in 
Chinese. He is sorry about this, but the fact is that he 
has insufficient staff to translate them for you right 
now. He ·invites you to sympathise with his plight. The 
bright spot is that the documents, for those who can 
read them, describe how you will be "empowered" in 
a way which will enable you to seek a better life once 
you have been moved out of your house." 
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iii The Minister may well find that "telling people what 
to do" does not always bring the desired effects. 
"Stakeholders" at the receiving end of imposed par
ticipation are adept at defecting or otherwise subtly. 
resisting the obligations placed on them. Even so, the 
sense of anger at being treated as passive know
nothings is acute. The Catholic Institute for Interna
tional Relations, for example, recounts the outcome of 
one "participatory" project in Southern India, which 
involved 19 village women being given a Bank Loan 
to buy a dairy cow: "The loans were guaranteed by a 
local development project and given on condition that 
the women attended a two-week training course in 
dairy management organised by the development 
project. To the project's staff, this seemed like a very 
sensible scheme. There was a large market for milk in 
a nearby city and the scheme appeared to have the 
support of the beneficiaries. But 90 per cent of the 
women didn't use the money to buy a dairy animal: 
some of them kept the money, some of them used it to 
retrieve mortgaged jewellery, one woman's husband 
gambled it. When questioned by the project's staff the 
women claimed that they had brought dairy animals 
and they showed a friend's or relative' s animal to 
prove it. However, when the staff of the project per
formed a role-play of what happened in the villages 
where the women lived the effect was instantaneous: 
there was arguing and shouting, women admitting that 
they had no cows, men laughing at wives and friends 
who had been exposed. But there were also accusa
tions from the women that shocked the project staff: 
"You did not ask us if we wanted dairy animals'', "I 
would rather have had a loan to start a tea business", 
"I wanted to retrieve my mortgaged coconut trees." 
(CIIR, 1995) Happily, in this instance, the outcome 
was not detrimental to those local people who were 
participating in the project, which, as CIRR points out, 
had broad local support. (CIIR, 1995) In many other 
projects, however, local people become effectively 
"trapped" into projects whose ends may be far from 
beneficial to the majority of the local community. In 
some cases, "participatory" "self-help" schemes or 
"food-for-work" programmes have been used to se
cure cheap, corvee labour for infrastructure projects 
(Chambers, 1995; Nelson and Wright, 1995; Peters, 
1996); in others to soften the social and economic 
consequences of policies, such as structural adjust
ment programmes, which have exacerbated social and 
economic inequalities and eroded still further the po
sition of poorer sections of the community. In still 
others, the nature of the participation and the design of 
the programmes have resulted in state and commercial 
interests extending their influence into villages and 
households (Hirsch, 1993) - or in more subtle forms of 
control. For a discussion of one such project in the 
Philippines, which mainly served to institute sophisti
cated mechanisms to manage women, see: St. Hilaire, 
1995. 

iv This section is drawn from "Who are the Realists?", 
The Ecologist, Vol.25 No.4, July/August 1995. 

'At this point, it might also be pointed out that, al
though many NGOs are deeply committed to the 
grassroots, that commitment does not in itself make 
them accountable to, or representative of, the commu
nities in which they work. Many NGOs apparently see 
their role not so much as in supporting plans and pro
grammes which villagers have formulated for them
selves but in "bringing development to the villagers". 
We make this point not to belittle the hard work of 
NGOs, or to cast doubts on their commitment, but in 
recognition of the often umemarked fact that they, like 
other outside agencies, have their own institutional 
agendas, their own widely differing institutional cul
tures and their own versions of politics. Although im
portant "stakeholders", many NGOs have an all too 
comnion tendency to insist on being the one's telling 
those holding the stakes where the stakes should be 
placed: and they are rarely obliged to live with the 
fences created once the stakes have been driven in. 
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Abstract 

Over the past 10-15 years there has been increased recognition that successjitl sustainable forest management de
pends on the involvement of a range of local-level stakeholders, and there is now a growing body of literature which 
focuses on negotiation and decision-making at this level. There are, however, several other less-often examined 
stakeholder levels; this paper focuses on that of donors, taking European donors in the forestry sector as its example. 
We ask how donors arrive at policies affecting forests, how decisions are made about how aid is delivered, and 
through which actors. Our investigation makes it clear that each donor is influenced by, and must negotiate between, 
a very diverse set of interest groups. This paper draws on the results of recent work at the Overseas Development In
stitute, London, which has reviewed the tropical forestry aid policies of all the European Union member states and of 
the European Commission itself (ODL 1998). 

Formulation et execution pluralistes des politiques d'aide des donateurs 
europeens en foresterie tropicale 

Sommaire 

Au cow·s des quinze dernieres annees, on a constate une prise de conscience accrue concernant le lien existant entre 
l'amenagement durable des forets et la participation/implication de toute une serie de groupements d'interet a 
l 'echelon local. La litterature sur la negociation et la prise de decisions a ce niveau est de plus en plus riche. Plusieurs 
autres parties prenantes restent cependant peu connues; cet article se penche sur !es donateurs, en prenant comme 
exemple !es donateurs europeens du secteur forestier. On pose la question de savoir comment !es donateurs elaborent 
!es politiques touchant la foret, com111ent sont prises !es decisions sur !es modalites d'octroi d'aide et par 
l 'intermediaire de quels acteurs ? Notre enquete montre clairement que chaque donateur sub it I 'influence d 'un grand 
nombre de groupements d'interet avec lesquels il doit negocier. Cet articles 'inspire des resultats de travaux recen:fs 
de l'Institut du developpement outre-mer (Londres), qui a passe en revue /es politiques d'aide a laforesterie tropicale 
de tous les Etats membres de ! 'Union europeenne et de la Commission europeenne (OD/, 1998). 

1 Introduction 

Although the use of the term itself is certainly novel, 
pluralism is not a new concept in the forestry arena. 
Over the past 10-15 years there has been a growing 
recognition that successful sustainable forest manage
ment depends on the involvement of a range of 
stakeholders with different points of view. Among 
these potential stakeholders, particular emphasis has 
been placed on the need for local people's involve
ment, and the recognition that those who live together 

near forests are unlikely to be a homogeneous 'com
munity' but are themselves made up of many different 
interest groups. There is now a growing body of lit
erature. (and practical experience) which focuses on 
how to bting together diverse stakeholders in decision
making about forest management and in sharing bene
fits. 
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This workshop has perhaps assumed pluralism to be 
concerned mainly with issues and actors at the level at 
which forests are managed, since it is difficult to bring 
together diverse interests at the local level and arrive 
at a negotiated solution which gives most stakeholders 
a share in outcomes. There are other equally interest
ing levels, however, which are perhaps less-often ex
amined. This paper focuses on the level of donors, 
taking European donors in the forestry sector as its 
example. While pluralism as a negotiated outcome in 
the tight sense applies less clearly at this level, we are 
still faced with a set of complex and interesting ques
tions. How are policies affecting forests arrived at 
among donors? How are decisions made about how 
aid is delivered, and through which actors? 

This paper draws on the results of recent work at the 
Overseas Development Institute, London, which has 
reviewed the tropical forestry aid policies of all the 
European Union member states and of the European 
Commission itself (ODI, 1998). This task was under
taken in response to the Commission's desire to foster 
greater complementarity, coordination and coherence 
among European donors, and in this case, those do
nors currently supporting tropical forestry initiatives 
(Box 1 ). As a first step towards understanding the ex
isting diversity of approaches, ODI proposed an analy
sis not only of what each Member State and Director
ate involved in tropical forestry was choosing to fund, 
but also of how they were doing it. 

In the course of this work, it has become clear that 
there are both differences and many similarities be
tween donors in their approaches to tropical forestry 
and, perhaps more interestingly, that each donor is 
itself made up of, and influenced by, a very diverse set 
of interest groups, and must negotiate between them. 
Awareness of the plurality of approaches that exists at 
this level may help other actors in the forestry field to 
better understand the background of these donor
funded projects and programmes, and thus interact 
with them more effectively. 

Understanding these issues is particularly important in 
the light of recent increases in funding for the tropical 
forestry sector. In the period 1986-90, Commission aid 
to the sector amounted to only 0.3% of allocable aid 
(60m ecu); but this increased six-fold to 357m ecu (or 
1.2% of total aid) for 1991-1995 (Cox and Koning, 
1997). The European Union as a whole now provides 
60% of all bilateral tropical forestry assistance world~ 
wide, and is therefore an important player in deter
mining forest policies and activities in many develop
ing countries, especially in those in which forestry is 
more or less wholly dependent on foreign aid. 
Through their influence in determining intemational
level policies and trends, European forestry aid donors 
also have an important indjrect impact on forestry in 
countries such as India, where aid budgets are very 

small relative to the government's own resources. In 
fact, much of what is discussed in this paper relative to 
policy formulation and implementation by donors is 
probably also applicable, in varying degrees, to the 
situation faced by national governments in developing 
countries. 

This paper begins with a brief review of the many 
definitions of tropical forestry, highlighting the paral
lel evolution (and sometime convergence) of forestry 
and environment schools of thought. This is followed 
by a description of the different type of central and -
increasingly - decentralised aid delivery structures 
among the European donors. This leads into a discus
sion of how tropical forestry aid policies are formed, 
focusing in particular on the importance of public 
pressure. The possible impact of country and sector 
prioritisation by donors is mentioned briefly before 
going on to the question of how forestry aid policies 
are implemented. Here, the paper focuses primarily on 
the increasing trend towards implementation through 
NGOs and consultancies. Lastly, a number of project 
cycle management issues are raised. 

2 What is tropical forestry? 

Pluralism in forestry starts with the basics, namely 
multiple definitions of the issue. Tropical forests and 
forestry can be (nearly) all things to (nearly) all peo
ple. Depending on the institution's or individual's 
interests, different types of forests (from scattered 
Sub-Sahelian scrub to Amazon rain forest) and for
estry (from individual trees on farms to industrial 
plantations) are brought to the fore. The German 
Ministry for Economic Co-operation and Develop
ment (BMZ) is typical of many European donors in 
using an all-encompassing definition: 

The BMZ Tropical Forest Pogramme covers 
not only the humid tropics (i.e. tropical rain 
forest) but also the arid areas of the Third 
World and their vegetation types. In addition 
to direct forestry activities (forest conserva
tion and development including training and 
research), the BMZ Tropical Forest Pro
gramme also includes projects in which the 
forest or tree component plays an important 
role in the conservation of natural resources. 
It therefore includes selected projects dealing 
with watershed management, erosion control, 
combatting desertification, agroforestry, buf
ferzone development, etc. (BMZ, 1991 in 
Sepp and Haase, 1993). 
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Box 1 Complementarity, Coordination and Coher
ence 

Of all the tropical forestry grant-aided activity in the 
world, 60% is funded by the European Community 
and its member states. Until recently this consisted of 
a series of free-standing programmes in which indi
vidual European donors devised their own interven
tions jointly with their host country partners. The 
Treaty on European Union of November 1994, (the 
Maastricht treaty) heralded a new phase in European 
cooperation which included, for the first time, a for
mal policy on cooperation with the countries of the 
developing world. At the same time, policy coherence 
within the European Union, both at the level of the 
European Commission and between member states, 
was established as a precondition of the EU's devel
opment policy. It is in this context that a move to
wards a more complementary, coordinated and coher
ent approach is beginning to gather momentum. 

The emphasis of complementarity is to ensure that 
different dono_rs do not duplicate or indeed contradict 
each other's work within certain host countries. A 
good example of an attempt at achieving complemen
tarity is the harmonisation of log-frames of the GTZ 
and DFID projects at Komp in Cameroon. Horta 
(1997) describes a case to the contrary in which an 
international conservation organisation in Cameroon 
was expelled from its project area because of its ef
forts to work closely with local people and reflect their 
priorities - only to be immediately replaced by a com
peting conservation organisation more inclined to 
work with centralised power, which often considers 
local groups and initiatives as a potential source of 
subversion. 

Coordination takes complementarity a step further and 
refers to a situation in which single projects are jointly 
funded by two or more donors which, more often than 
not, are pairings of a multilateral and a bilateral donor. 
The largest relevant example is probably the Brazilian 
Pilot Programme, in which effective coordination was 
only achieved after several years of hard work. A 
major problem for the recipients of joint funding is the 
many different reporting timetables and funding 
schedules (down to different budget years) they may 
be obliged to respond to. Having to write quarterly 
reports for one donor may seem daunting enough, but 
having to account to each donor for their slice of the 
pie in a different format and at a different time can be 
overly complex and time-consuming. 

Box 1 (cont'd) 

Coherence is the term that is the subject of least 
agreement between the European donors. The Com
mission first used it to refer to a sense of common 
purpose amongst all European donors (the EC in
cluded) in their dealings with developing countries. 
What this means in practice is perhaps most evident in 
Europe's trade relations, where European member 
states have all accepted (some more or less grudg
ingly) the EC's decision to have different rules for 
ACP and ALA countries (where aid for ACP countries 
is negotiated through the Lome Agreement). Effective 
coherence of donor policies within Europe would re
quire a very broad base of consultation to avoid a 
situation in which the EC - as the most powerful donor 
- defines the policies and ideas, and expects other do
nors to follow its lead. 

The current diversity of definitions for what consti
tutes forestry has evolved, in particular over the last 
two decades, as the result of the coming together of 
two different streams of thought: past tropical forestry 
practice on the one hand; past environment and con
servation practice on the other (Shepherd, 1997). On 
the forestry side, there has been a shift away from the 
1960s focus on industrial-scale timber production to 
multiple-use forestry and forestry and people in the 
1980s. Several strands can be perceived after that 
time: an early attempt through the Tropical Forestry 
Action Programme to look at forestry a little more 
broadly in the context of land-use and the impact of 
other sectors; work on common property resources 
and indigenous forest management systems; and the 
regulation of tropical timber production. The usual 

· interests of this group could be summed up as achiev
ing sustainable production from forests and sustain
able livelihoods. 

The environment and conservation stream genealogy 
ultimately dates back to 1872, when American immi
grants' desire to preserve some of the 'pristine' wil
derness of the North American West led to the estab
lishment of Yellowstone National Park (in an area 
which had in fact previously been occupied and man
aged by Native Americans). More recently, there has 
been a strong series of international initiatives, from 
the UN Human Environment Conference in 1972 to 
the World Commission on Environment and Devel
opment and the Brundtland Report (1987), and 
through to the era of National Environmental Action 
Plans. Over time there has been a growing recognition 
amongst international conservation organisations of 
the need to build a more positive relationship with the 
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people who live in and around protected areas. Nev
ertheless, the goal of environmentalists has naturally 
remained conservation, with activities in the last dec
ade concentrating predominantly on developing a 
global protected area system that will ensure adequate 
representation for the full range ofbiome types. 

These two distinct streams of thought were brought 
together by UNCED in 1992, which more strongly 
than any of its predecessors, asserted that there can be 
no conservation without development, and that 
sustainability also implies sustainable livelihoods. 
Since then, foresters and environmentalists have made 
considerable strides in growing accustomed to one 
another despite their very different history and per
spective on problems. Nevertheless, understanding 
that these two streams still co-exist both within the 
civil society of donor countries, and within donor 
structures, can help to explain the diversity of funding 
mechanisms and objectives that exist for forestry
related activities. 

Finally, definitions have become more all encompassing 
as donor resources have been allocated to the forestry 
arena in greater volume. The links have probably been 
in both directions. As forestry has begun to take on a 
broader range of issues, funders have become more 
interested in it; and as donors strive to demonstrate that 
they are spending more funds in the forestry area, so 
they have grouped a wider range of types of activity 
under the forestry banner. 

3 The administration of forestry assistance 

3.1 CENTRAL STRUCTURES 

Table la shows in detail the great variety of forestry 
aid delivery structures that exist in the European 
member states. In most cases, forestry assistance is 
managed by the donor's central aid-giving agency. 
Thus, 95% of Belgium's tropical forestry assistance is 
administered by the Secretary of State for Develop
ment; the majority of UK-funded tropical forestry 
projects are the responsibility of the Department for 
International Development (DFID, formerly the 
ODA); and in Germany, most forestry aid comes un
der the Ministry for EconomiC Cooperation and De
velopment. 

In some smaller countries such as Portugal and 
Greece, however, forestry aid is managed by the ap
propriate domestic ministry (the Forestry Directorate 
and the Department of Agriculture respectively). In 
the Netherlands, the Ministry of Agriculture, Nature 
Management and Fisheries is responsible for policy 
development, but the Ministries of Economic Affairs 
and of Housing, Spatial Planning and the Environment 

also have responsibilities for international forestry. 
Spain probably has the most complex structure, with 
no separate forestry or environmental budget line and 
up to 19 different government bodies involved in offi
cial forestry and environmental aid. France's aid 
structure, which comprises at least 8 different minis
tries and a government executive agency, also inevita
bly means that many different, relatively unrelated 
bodies are involved in forestry assistance. 

As shown in Table lb, responsibility for tropical for
estry in the European Commission is distributed be
tween several Directorates-General. Activities are 
funded through both 'vertical' country budget lines 
(managed separately by DGib for Asia and Latin 
America, and by DGVIII for Africa, the Caribbean 
and the Pacific) and through the 'horizontal' tropical 
forestry budget line, as well as through a number of 
other DGs such as DGXII (tropical forestry research) 
and DGXI (international environmental activities). 
Forestry-related projects may also be funded under the 
environment budget, which like its forestry counter
part is a 'horizontal' budget line managed jointly by 
DGib and DGVIII. Reflecting shifting priorities since 
UNCED in 1992, a number of countries have estab
lished similar environment budget lines to deal with 
global environmental issues such as biodiversity. This 
is the case in the UK, for example, where biodiversity 
conservation activities may be funded through the 
Ministry of Environment's Darwin Initiative for the 
Survival of Species. 

Denmark's situation perhaps exemplifies most clearly 
how both the traditional forestry and the more recent 
environment stream have become involved in forestry 
assistance. Development aid, including forestry, is 
primarily administered by the 'South Group' (often 
still referred to as Danida) within the Ministry of For
eign Affairs, but forestry-related projects are also fi
nanced from the Environment and Disaster Relief 
Fund (EDRF). This is managed by a specially created 
unit, DANCED (Danish Cooperation for Environment 
and Development), within the Ministry of Environ
ment and Energy. Danida-funded assistance has a 
clear development objective and is targeted at the 
poorest countries, while the EDRF's overall objective 
is promotion of the environmentally sustainable utili
sation of natural resources and the conservation of 
nature, and is targeted at slightly more affluent devel
oping countries such as Thailand, Malaysia and the 
southern Africa region. 

To ensure coherence between activities supported 
through the two different funds, Danida and DANCED 
jointly prepared a new environmental assistance strat
egy for the EDRF in 1996, and also produced joint 
regional strategies; such as one for Southern Africa. 
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Table la: Aid Delivery Structures for Tropical Forestry 
in the European Member States (Source: ODI, 1998) 

Austria Dept. of Development Co-operation, located in the Ministry of Foreign Affairs; several 
other ministries. 

Belgium Tripartite Federal State Aid spread across Ministries of Foreign Affairs, Trade, Finance 
and Agriculture. Most forestry comes under the Sec. of State for Development Co-
operation and the AGCD (General Administration for Development Co-operation). 

Denmark South Group (Danida) located in the Ministry of Foreign Affairs. Two separate minis-
ters, one especially for Development Co-operation. Implementation is organised through 
South Group Regional Departments. and Technical Advisory Service (TSA). The 
DANCED Unit in the Ministry of the Environment and Energy are also important for 
Forestry. 

Finland Dept. for International Development Co-operation (formerly Finnida), now within the 
Ministry of Foreign Affairs. There is a Minister for Development Co-operation, who is 
also the Minister for the Environment. Departments for bilateral aid (one for SSA, one 
for other parts of the developing world), multilateral aid, and for policy and co-
ordination with the EU. 

France In 'concentration countries' (mainly ex-colonies), a State Secretariat delivers and im-
plements aid. Overseas Departments and Territories have their own Secretariat. Aid to 
about 100 other countries is handled by the Ministry of Foreign Affairs, Directorate for 
Cultural, Scientific and Technical Relations. The executive agency is the CFD (Caisse 
Fram;:aise de Developpement). An Interrninisterial Environment Fund, the FFEM (Fonds 
franyais pour l'environnement mondiale) has been in existence since 1994. 

Germany The Federal Ministry for Economic Co-operation and Development (BMZ) has the main 
responsibility for budget, policy and co-ordination. Financial co-operation is adminis-
tered by the government-owned Bank Ktw, while implementation and technical co-
operation is organised by the federal government-owned agency GTZ. 

Greece For forestry, the Ministry of National Economy devolves financial and management 
responsibility to the Ministry of Agriculture. 

Ireland Irish Aid is administered by the Development Co-operation Division (DCD) of the Dept. 
of Foreign Affairs. 

Italy Dept. for Development Co-operation (DGCS) within the Ministry of Foreign Affairs. 
Supported by a Central Technical Unit and monitored by the Interministerial Committee 
for Development Co-operation, and by a Consultative Committee with representation 
from research institutions, NGOs and Italy's regions. 

Luxembourg The Department of Co-operation, within the Ministry of Foreign Affairs, External Trade 
and Co-operation (MAE). 

Netherlands A Minister for Development Co-operation (with no ministry) works through the Minis-
try of Foreign Affairs. Programme is implemented by DGIS (the Directorate General for 
Development Co-operation) through country desks in the MF A, in association with aid 
personnel in embassies. 

Portugal Ministry of Foreign Affairs + 3 state bodies: the Interrninisterial Commission for Co-
operation, the Portuguese Co-operation Institute, and the Economic Co-operation Fund. 

Spain Centralised aid: Ministry of Foreign Affairs co-ordinates efforts of up to 19 government 
bodies dealing with forestry and environment aid, including AECI, the Spanish Agency 
for International Co-operation. Simpler system under discussion. 
Decentralised aid (since 1990): several regional governments (Andalucia is the main 
forestry donor), 124 local councils, even individual villages are aid donors. 

Sweden Division for International Development Co-operation with its own minister, located 
within the Ministry of Foreign Affairs. Bilateral assistance administered through Sida 
(Swedish International Development Co-operation Agency) 

UK Alternation between an Overseas Development Administration under the Foreign Office 
and, as currently, a separate Ministry (previously the Ministry of Overseas Develop-
ment, now the Dept. For International Development). 
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Table lb: Aid delivery Structures for Tropical Forestry 
in the European Commission (Source: ODI, 1998) 

DGIB Responsible for aid to Asia and Latin America. 3 geographical ('vertical') directorates, 
B and C managing 2 budget lines: (B7-3000) 'Co-operation with Asian developing 
countries'; and (B7-3010) 'Co-operation with Latin American developing countries'. 
Also 2 cross-cutting ('horizontal') directorates. D4 co-manages 2 horizontal budget lines 
with DG VIII/All: 'Actions in Favour of Tropical Forests' (B7-6201 - 70%) and 'Envi-
ronment in developing countries' (B7-6200 - 50%). 

DGVIII Responsible for aid to African, Caribbean and Pacific (ACP) Countries. Controls Mem-
ber States' contributions to the European Development Fund (EDF), and allocations 
from European Parliament to budget lines. 3 geographical ('vertical') and 4 cross-
cutting ('horizontal') directorates. DG VIII/A concerns development policy. DG VIII 
All manages forest policy and technical support, and co-manages 2 budget lines with 
DG 1B D4: 'Actions in Favour of Tropical Forests' (B7-6201 - 30%) and 'Environment 
in developing countries' (B7-6200 - 50%). 

DGXI Responsible for Environment, Nuclear Safety and Civil Protection, it contains 5 Direc-
torates. It drafts EU strategy on the environment, and takes part in post-UNCED activi-
ties of the CSD, etc. D4, concerned with the Global Environment, runs a budget line 
called 'International Environmental Activities' (B7-8110), used to support international 
conferences, workshops and publications on forests, biodiversity, climate change and 
global warming. 

DGXII Scientific and Technological co-operation with developing countries (known as INCO-
DC), in the context of Research and Technology Development (RTD). Funded from the 
fourth Framework Programme, 1994-1998. Research funds available for forestry, agri-
culture, health and technology in the field of pure rather than applied research. 

In several European countries, tropical forestry issues 
are dealt with by the Ministry which deals with tropi
cal agriculture, while the Ministry of the Environment 
deals with both domestic and tropical environmental 
issues, inevitably including conservation aspects of 
tropical forests, the implementation of the Biodiversity 
Convention and responsibility for CITES issues. 

As far as aid administration is concerned, it is evident 
that donors are not yet certain how to manage the as 
yet imperfect marriage between forestry and environ
ment policy and aid delivery. It is only five years since 
the Rio conference, and both theory and practice are 
still evolving. For the moment, the environment ap
pears the dominant partner, and donor funding has 
been pulled in the direction of conservation, to the 
potential detriment of livelihood and sustainable use 
issues in forestry. It is clear that many of the issues 
currently being dealt with in this way will have to be 
harmonised in due course. Meanwhile, their separate 
handling in the aid mechanisms of the North may send 
confusing signals to the developing country partners 
with whom they work, where separate ministries and 
structures have in many cases also been established. 

3.2 DECENTRALISATION 

All donors now state that they seek to be more partici
patory both in the design and implementation of their 
projects. In a recent speech, James Wolfensohn, Presi
dent of the World Bank Group, reiterated the need for 
all development projects and programmes to be 'fully 

owned by local stakeholders if they are to succeed' 
(italics in the original) (Wolfensohn, 1997). The 
achievement of greater stakeholder involvement is the 
reason given by many donors for the growing trend 
towards decentralisation of the aid structure. This 
trend is very evident in the case of the World Bank, 
which, by September of 1997, had decentralised 18 of 
its 48 country directors, compared to only 3 in the 
previous year. European donors are similarly decen
tralising more and more of their staff, either directly to 
the countries concerned or to regional offices. The 
Netherlands has perhaps gone furthest by decentralis
ing nearly all its development staff to its embassies, 
but even small donors such as Austria are managing to 
follow the trend, in this case through the innovative 
means of hiring NGO staff to act as their local repre
sentatives. 

It will perhaps be several years before we are truly 
able to judge to what extent decentralisation will im
prove stakeholder participation in project formulation 
and implementation. In theory, it should allow for a 
greater appreciation of pluralism at the country level 
with better involvement of all stakeholders. There are, 
however, concerns about the capacity of small num
bers of embassy-based staff to cope effectively with 
large numbers of projects covering a wide variety of 
disciplines and approaches. To be successful, decen
tralisation must be accompanied by effective means of 
communicating new experiences and approaches 
throughout the organisation. 
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It is interesting to note that, at the same time that plu
ralism is being promoted at the base of the aid struc
ture in the form of decentralisation, there is also a 
trend towards fusion of aid administration units into 
the Foreign Ministries. Like decentralisation, this is 
also seen as a means of saving money, but the location 
of aid within a Ministry of Foreign Affairs may make 
it vulnerable to being used for diplomatic goals as well 
as developmental ones. 

Generally, one can see two pressures at work: on the 
one hand, the desire to serve recipient countries more 
effectively; on the other, strong pressures to save 
money by simplifying structures. 

4 How are tropical forestry development poli
cies formed? 

Evidence from the European member states and the 
Commission (ODI, 1998) suggests that three sources 
have most strongly shaped policy. 

4.1 SOCIAL POLICIES IN AID 

Forestry aid policies have been influenced by the sig
nificant changes that have taken place more generally 
in social policies and development theory. Forestry 
moved late from models of industrialisation and 
'trickle-down' towards theories based on sustainable 
livelihoods and the inter-linkage between social and 
ecological sustainability. It is interesting to note that 
whereas the theories shaping aid in other sectors 
eventually rubbed off on forestry development poli
cies, the shift has generally been much slower in do
mestic forestry and forestry research institutions. 

4.2 KEY INTERNATIONAL CONFERENCES, MEETINGS 

AND REPORTS 

A number of key international conferences and reports 
have had a significant impact on tropical forestry de
velopment policies. The first of these was the afore
mentioned 1972 UN Conference on the Human Envi
ronment in Stockholm, which was important for put
ting environmental affairs onto the international 
agenda, and for the creation of UNEP. For many 
countries, FAQ's 1980 assessment of global forest 
cover was critical in bringing deforestation, the wood 
fuel crisis and approaches to trying to deal with it to 
the forefront of the forestry debate. This was followed 
by the TF AP process (Tropical Forestry Action Pro
gramme, 1985-1995), which gave most donors their 
first opportunity to act together in the tropical forestry 
sector, and to make preliminary analyses of the causes 
of forest problems in developing countries. It can be 
argued that TFAP came along too early, at a point 
when the forest sector had only just begun to orient 
itself towards working with local people on farm and 
then in forest management, and when the best prac-

tices were poorly understood. It might have had more 
impact if it had been launched three or four years later. 
On the other hand, improved levels of donor experi
ence and increased donor financial commitment to the 
forestry sector would probably not have occurred 
without it. 

The signing of the International Tropical Timber 
Agreement (1985), and the establishment of the Inter
national Tropical Timber Organisation (ITTO), were 
important in bringing together timber consumer and 
producer nations in one forum, thus deepening the 
interest of many donors in tropical forestry issues. For 
the Netherlands and several other donors, the appear
ance of the Brundtland Report, 'Our Common Future' 
(1987), was crucial to the reorientation of aid in re
sponse to poverty, and for the explicit recognition that 
environmental degradation could not be addressed 
without simultaneous attention to economic develop
ment. In many ways this report laid the groundwork 
for the 1992 UN Conference on Environment and De
velopment in Rio de Janeiro, which was in part the 
product, and certainly the trigger, of greater world
wide interest in conservation and sustainable devel
opment, and in tropical forests in general. 

After the conference, there was enthusiasm for the 
implementation of Agenda 21 in many European 
countries. Italy used the Agenda 21 principles to ana
lyse the effectiveness of its forestry and environment 
interventions. France not only committed substantial 
funds to the Global Environment Fund after Rio, but 
also endowed its own parallel fund, the FFEM (Fonds 
Fran9ais pour !'Environnement Mondiale). · 

At the Helsinki Conference of June 1993, the signa
tory states committed themselves to the preparation 
and implementation of national guidelines on sustain
able forest management, an important step towards 
applying the same standards to themselves as to the 
developing world. 

4.3 PUBLIC PRESSURE ON GOVERNMENTS FOR 

COMMITMENT TO FORESTS AND THE ENVIRONMENT 

The third important influence has been public pressure 
on governments for commitment to forests and the 
environment, often articulated through campaigning 
NGOs. These pressures would seem often to have 
been triggered initially by events affecting the envi
ronment at home, which then led to concern for forests 
and the environment internationally. For instance, 
public pressure for better nature conservation and 
management came about originally in Spain because 
of the public's demand for better state control of forest 
fires, and more protected areas. The Nordic interests in 
the environment, which led to the 1972 Stockholm 
Conference and to the Brundtland Commission, 
emerged from two directions - the consciousness of 
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forest dependence in countries such as Sweden and 
Finland, and the consciousness of past forest loss in 
Denmark. In Germany, a government report on dam
age to domestic forests greatly sensitised the public 
and also led to boycotts of tropical timber, as it also 
did in Austria. The link between domestic environ
mental concerns and pressure in favour of tropical 
forests is not always clear, though. In France, ener
getic debate about the use of domestic forests for rec
reation or production has not produced an equally 
general interest in the fate of tropical forests. In Italy, 
interest in tropical forests preceded interest in domes
tic forests. 

Several countries have responded to public interest in 
tropical forests very directly. The influence of German 
public pressure led to the announcement in 1988 by 
Chancellor Kohl of an annual spending target for 
tropical forestry of DM300 million. A year later, Mrs. 
Thatcher announced a similar three-year initiative 
worth £100 million in the UK. At the time of the Rio 
conference in 1992 similar actions were taken by a 
number of other European donors such as Austria, 
which announced a three-year 'Rain Forest Initiative', 
resulting in a ten-fold increase in its forestry spending. 
The EC also established its tropical forestry budget 
line in 1992. It should be noted, however, that with 
respect to the influence of public pressure, the Com
mission itself is as yet almost entirely in a vacuum. It 
hardly experiences public pressure on its activities in 
forestry or in anything else, dialogue is limited, and 
the need to quickly respond to diverse concerns is 
correspondingly minimal. 

These large increases in funding and the high level of 
public concern forced the donors, none of whom pre
viously had specific policies or strategies relating to 
tropical forestry assistance, to make their strategies 
explicit. For the first time, many donors had to decide 
on how to define 'tropical forestry' in order to be able 
to assess how well they were meeting politically de
termined spending targets. The majority of the larger 
funders of tropical forestry in Europe have now estab
lished a regular Forum or Committee at which NGOs 
and other members of the public can comment on 
tropical forestry strategy and policy and be involved in 
the planning process, and where they may be chal
lenged on their failures. 

In Germany, for instance, the preparation of country 
and sector strategies is coordinated by the BMZ, but 
involves a broad range of other ministries, imple
menting agencies, NGOs, and country or sector ex
perts. The UK government has similarly been through 
a wide process of consultation in producing both its 
recent White Paper on development issues and its new 
Forestry Strategy. Furthermore, a continuous process 
of exchange of information and consultation is assured 
through six-monthly meetings of the UK Tropical 

Forest Forum (initially wholly funded by 
ODA/DFID), which brings together individuals from 
government, NGOs, academic and private institutions; 
as well as through the Forestry Professional Coordi
nating Group, at which DFID exchanges more specific 
information with a small group of independent re
search organisations working on tropical forestry is
sues. 

In many countries the involvement of NGOs in policy
making processes is considered important, not just 
because of the expertise they may have in the subject 
area, but particularly because of their role in educating 
the domestic public. Denmark's aid strategy (Danida, 
1994) specifically states that a greater involvement of 
the Danish 'resource base' (civil society) is likely to 
increase returns from Danish aid. It particularly high
lights the vital role of NGOs in raising public aware
ness of development issues, thus contributing to the 
positive image of development cooperation among the 
Danish public and a general acceptance of high levels 
of Danish aid to developing countries. 

On the one hand, donors would argue that increased 
public participation in policy formulation - and the 
resulting pressure - is healthy and helpful. On the 
other, it can create problems for donors trying to es
tablish projects and programmes which fulfil the mul
tiple objectives (e.g. poverty focus, gender, environ
ment, etc.) imposed by various interest groups and 
stakeholders. This multiplicity of objectives was, for 
example, considered a factor in the high failure rate of 
World Bank projects as evaluated by the Wapenhans 
Report in 1992 (ODI, 1996). Public pressure may also 
exacerbate the tension between conservation and pro
duction priorities already seen in the Environment and 
Forestry debate. Because forests in Europe are in
creasingly used for recreation, the general public may 
be reluctant to give the production needs of the devel
oping world their due weight. For instance, Sida's 
statement that its ' .... assistance shall be targeted at the 
sustainable use of biodiversity' is at variance with the 
value of biodiversity that prevails in forestry within 
Sweden (Celander and Arnold, 1998). More dialogue 
with the public on these issues is clearly needed. 

5 Country and sector prioritisation 

Many European donors are facing shrinking or stag
nating aid budgets, but nevertheless want to retain a 
certain influence in developing countries. They are 
therefore becoming more selective about the countries 
in which they provide support. Given that most donors 
now use a similar set of basic selection criteria (in
cluding poverty levels and, increasingly, a country's 
record on human rights and democracy issues), some 
tropical countries liave become 'priority' countries for 
a large number of different donors. Countries like 
Ethiopia, Tanzania and Mozambique in Africa, Bang-

358 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



PLURALISM IN THE FORMULATION AND IMPLEMENTATION OF EUROPEAN DONOR AID POLICIES IN TROPICAL FORESTRY 

ladesh, Indonesia and Vietnam in Asia, and Nicaragua 
in Latin America are each recipients of aid from at 
least 8 different European donors. This highlights the 
need for effective coordination of donor activities if 
host countries are not to be swamped by a diverse and 
possibly conflicting set of projects and, at the same 
time, to prevent donors from being played off against 
each other by host governments. Strong governments, 
like that of Indonesia, have already (with the help of 
the GTZ) set up database systems that allow them to 
monitor and control the type and location of forestry 
aid projects in their country. 

While prioritising certain countries, some donors are 
going a step further and prioritising 2-3 key sectors 
within those countries. This is usually done in consul
tation with the host country government and generally 
means that forestry is not highlighted as a separate 
priority sector for funding. In the case of Denmark, for 
example, forestry is only a priority sector in one of its 
20 'programme' countries (Nepal). Forestry is, how
ever, integrated into the prioritised agriculture sector 
in 7-8 programme countries, and into the environment 
sector in another 2-3 countries. Thus the impact of 
sector prioritisation is that forestry activities are more 
likely to be integrated into broader projects in other 
sectors. On the one hand, this reduces the opportunity 
for the kind of holistic and large-scale commitment 
that many long-term forestry projects require; on the 
other, it may help to address some of the externalities 
that affect forestry in other sectors. The UK, which 
has a large body of experience of tropical forestry aid, 
has found a way round the problem of its priority 
countries not wanting to highlight forestry, by having 
an additional set of 'forestry priority' countries - such 
as Cameroon and Indonesia - which would otherwise 
not receive aid. 

6 Implementation of tropical forestry aid poli
cies 

Just as there is diversity in both donors and their inter
ests, so the means of implementation varies, beginning 
with the bilateral/multilateral divide. In many Euro
pean member states, the proportion (on average 25-
50%) of the aid budget disbursed through multilateral 
agencies is increasing. As might be expected, this is 
particularly true for those countries with relatively low 
aid-to-GNP ratios. Donors also increasingly want 
more control over how their multilateral contributions 
are spent. Denmark, for example, practices a policy of 
'active multilateralism', choosing carefully which 
multilateral agencies and activities it supports beyond 
its statutory obligations. Spain has often tried to get its 
multilateral EU contributions channelled more to Latin 
America. At the same time as general multilateral 
contributions appear to be rising, specific funds-in
trust projects (those in which a donor channels funds 
for a specified project through a multilateral donor) 

appear to be on the decline as donors, where possible, 
prefer to carry out such projects themselves. This 
makes sense in the case of the larger donors who can 
draw on a large body of forestry experience, but is 
unfortunate for those smaller donors, for whom funds
in-trust projects were an important way of gaining 
some forestry experience, e.g. Denmark, which funded 
a great deal of dryland forestry through the United 
Nations Sudano-Sahelian Office in the 1980s. 

With respect to bilateral aid, almost all governments 
have reduced the number of government employees 
who are involved in aid delivery, and are seeking 
partners for implementation among NGOs, consulting 
firms, universities, and other arrangements. Staffing 
and implementation changes are usually more to do 
with budget constraints and privatisation ideology 
than with a belief that others will manage aid delivery 
better. Some countries have a strong commitment to 
the involvement of civil society in aid, with aid deliv
ery through region-to-region or town-to-town twin
ning mechanisms, through trade unions, through sup
port from small business in the North to similar small 
businesses in the South and from church to church. 
These mechanisms are, however, rarely appropriate 
for the larger-scale funding and longer-term commit
ment required for forestry activities. For these, there
fore, the main mechanisms are NGOs and consulting 
firms, each of which present particular problems in the 
aid context. 

6.1 NGOs 

European donors typically spend around 10% of their 
bilateral aid through NGOs, though in smaller coun
tries the proportion can be much higher (e.g. Luxem
bourg 30% and Austria 60%). NGOs are considered to 
be able to work faster and more flexibly than bilateral 
processes can, especially where large NGOs have been 
given block grants or framework agreements by the 
countries in which they -are based. They are also val
ued where they have good local representation on the 
ground in developing countries and for their ability to 
respond to the demands of the poorest in innovative 
ways. ODI's work for the Commission has made clear, 
however, that few NGOs have a strong track record in 
managing forestry projects apart from small-scale 
nursery and farm-forestry initiatives (see Box 2). For
est management projects are difficult practically - they 
demand very specific skills, they are costly, and they 
must endure for longer than most NGOs would choose 
to be involved. More importantly, development NGOs 
are regarded with hostility and suspicion in some de
veloping countries, and it has been easier for them to 
work in sectors such as mother-and-child health where 
they do not challenge government directly. In the case 
of forests (almost always state property), NGO ap
proaches which prioritise local people's needs have 
often been seen as an unacceptable political challenge 
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to the State. It has been easier for donors with more 
money and more authority to make these challenges, 
or to experiment within a project context. 

The exception has been environmental NGOs such as 
WWF, whose approach has, paradoxically, often 
strengthened government's ability to exclude local 
people from access to forests, and who often manage 
particular protected areas for long periods of time. 

6.2 CONSUL TING FIRMS 

Consulting firms manage many (probably the majority) 
of the existing tropical forestry projects. In many cases, 
however, their management model - that of timely de
livery of physical outputs within budget - is more suited 
to a civil engineering firm building roads and bridges, 
than to support for what is currently a rapidly evolving 
and innovating sector. 

There are ways round these problems, but they 'require 
investment from the aid agencies employing them, in 
the form of training. Consultants are not paid to take 
time to read, nor is it always in their commercial inter
ests to share information; consequently they may be 
among the last to be exposed to new ideas and policies. 
In the Nordic countries, an effort has been made to train 
consultants, and make them more familiar with gov
ernment policies. A few consulting firms have a close 
relationship with in-house advisers, and are involved in 
all parts of the project cycle (not just implementation 
but often identification and evaluation as well), effec
tively becoming additional advisers. But even they 
would agree that there are problems with the current 
pattern. New young consultants, or firms outside the 
inner circle, may not get the support and training they 
need to be made aware of issues of importance to the 
agency, and to quickly become competent. Field man
agers working for consulting firms need annual meet
ings and exposure to discussion about evolving theory 
and practice. In an era where flexible log-frames are 
becoming a more and more powerful tool, they need to 
be encouraged not to implement in the old blueprint 
project way. 

The reality is that devolution to other implementing 
bodies has probably been treated as too cheap an option 
for government development agencies. To be effective, 
more effort will have to be put into the planning and 
management of implementation by multiple, diverse 
parties, and to their continued exposure to innovative 
thinking in forestry. 

7 Advances and set-backs in the potential for 
donor collaboration in Europe 

At first glance, the details of project cycle management 
may not appear to play a great role in determining how 

easily donors can collaborate in funding projects. In 
reality, the variety of systems in use may be a serious 
practical constraint to effective donor collaboration. 
Some countries have devolved project cycle
management to their embassies while others retain con
trol in Europe. Projects that are funded by several do
nors may find that the project cycle reporting schedules 
and conventions of different donors present them with 
an extremely time-consuming task. More profound dif
ferences might arise as a result of different philosophies 
of engagement with the partner country, such as prefer
ences for working through governments or through 
NGOs, or through different ministries. 

On the other hand, logical frameworks have proved to 
have potential for harmonising donor inputs. Thus the 
ODA and the GTZ were able to simplify aid delivery to 
the Korup project in Cameroon by harmonising the log
frames of their respective projects, with all their staff, in 
a week-long workshop. 

Important, too, in the background, is the increasing col
legiality of donors in Europe and elsewhere. Forestry 
donors probably first began to debate issues together 
and act in concert through the TF AP process and 
through ITTO meetings. In more recent years the FAG 
(the Forestry Advisers' Group) has met tegularly. Out 
of these mitiatives, indirectly, came the forming of 
ETFAG (the European Tropical Forestry Advisory 
Group) in 1990. At first annually, and now biannually, 
forestry advisers meet as individuals to update one an
other about current initiatives, and to debate broader 
issues. The forging of informal working relationships 
through initially formal meetings has made it far more 
common for pairs of donors to share research under way 
at an early stage, or plan joint activities. As donors ex
periment with different aid delivery mechanisms, they 
consult others, invite comment, learn from each other's 
mistakes. At one level, there is a constant donor ten
dency towards convergence. While at another, com
parative advantage is constantly being recreated, and 
there is little danger from over-homogenisation of ap
proach. 
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Box 2: NGOs and participatory forest management 

As pa1i of its overall review of the experience of participatory forest management (PFM) in the aid programme, 
the UK's Overseas Development Administration (now the Department for International Development) commis
sioned a desk-top review of projects with PFM components being implemented by NGOs co-funded through 
the 'Joint Funding Scheme'. The review included at least 66 projects since 1986, all of which were supposed to 

be poverty-focused and participatory. However, the degree of importance attached to poverty reduction and the 
nature of participation were found to be highly variable, with many conservation agencies still seeing conser
vation as their ultimate objective. Many projects run by conservation agencies are still promoting more or less 
forcible alterations to livelihood patterns (e.g. forced abandonment of swidden cultivation, hunting, forest 
grazing). 

The main positive finding of the review was that 92% of project designs showed a commitment to innovation 
and experimentation. The remainder of the findings were largely negative, although it should be remembered 
that many of these weaknesses might equally apply to projects implemented by other agencies, e.g. bilaterals, 
consultancies, etc. 

Generally NGOs were guilty of poor assessment and reporting of their activities, resulting in a basic lack of 
accountability to ODA, but also a lack of clear and well-disseminated lessons. Only 30% had plans for dissemi
nation of results, replication and scaling up. 

Only 24% of projects were judged to have adequately explained the project rationale in terms of problems and 
opportunities based on a wide-ranging stakeholder analysis. Key weaknesses in stakeholder analysis included: 

• inadequate basic information on local populations to warrant the interventions planned; 
• excessive focus on local people rather than non-resident forest users and potentially influential govern

mental and private agencies; 
• inadequate gender analysis; 
• failure to define problems in relation to stakeholder categories (especially clear in inappropriate, non

relative use of terms such as 'environmental degradation'). 

The majority of projects were found to have placed insufficient emphasis on the kinds of institutional and be
havioral change required to bring about sustainable benefits from enhanced forest management. Too many 
projects were attempting to change resource management practices without explicitly addressing issues of ten
ure and rights. 72% of projects showed no significant analysis of the risks and associated mitiga
tion/compensation measures. Typically projects had overlooked the risks of: 

• damage to livelihoods of some categories of poor people (women fuel-gatherers, herders) through en-
forcement of forest protection measures; 

• social and economic disruption of relocating people from protected areas; 
• disruption of projects by people who perceive conflicts between their interests and the project objectives; 
• unforeseen impacts on forests by agents beyond the control of the project team; 
• unwillingness of intended beneficiaries to behave in ways expected of them in project design. 

Very few (24%) of projects had clear or moderately clear plans for ensuring equitable and transparent benefit
sharing related to people's responsibilities and costs. Finally, only 14% of projects had a clear graduation and 
withdrawal strategy. (Based on Thin, 1996) 

8 Conclusions 

To return to where we began - plural approaches are not 
a new phenomenon in forestry. This paper has outlined 
the great diversity of forestry aid delivery structures that 
exists among the European donors (and probably be
yond), and the variety of factors that influence formula
tion of forestry aid policies. Perhaps as a result of con
stantly improving international communication (be
tween professionals as well as between public pressure 
groups), the broad trend in policies (both with respect to 

country and sector prioritisation), and within the for
estry sector, to the type of project being supported, is 
remarkably similar between different donors. 

Nevertheless, each donor - and often each separate 
component within a donor - is progressing along this 
general trend at its own speed. The result is that recipi
ent countries are faced with different donors encourag
ing them to pursue a range of activities that are not al
ways complementary. 
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The opportunity for mixed messages becomes even 
greater when pluralism among those who implement 
forestry projects is compounded by the plurality of do
nors. Thus, an NGO implementing a development
focused project for the forestry section of a Department 
for International Cooperation will have very different 
expectations of its counterpart institution from those of 
a consultancy implementing a conservation-focused 
project funded by a Ministry of Environment. Being at 
the receiving end of a series of donors with continu
ously changing expectations can be a confusing and 
frustrating experience for the government of developing 
countlies. There is, therefore, a need for greater com
plementarity, coordination and coherence among do
nors, a goal that is being pursued in a growing number 
of national and international fora. 

This should not mean, however, that we completely 
reject the current pluralist environment The fact that 
some countlies are experimenting with decentralised aid 
delivery structures while others are still sitting at head
quarters will teach all donors valuable lessons about 
how aid can be administered most effectively. Similarly, 
it would be foolish to try to integrate all forestry and 
environment spending when it is precisely the creative 
conflict caused by the existence of both streams of 
thought that is leading to the development of more con
sidered and sustainable approaches to forest manage
ment. Just as we need to learn from consultancy compa
nies how to implement projects on time and within a 
limited budget, so we also need NGOs to show us how 
to apply novel approaches to old problems. A pluralist 
environment may be chaotic, conflicting and inefficient, 
but, if it is tempered with a greater awareness of the 
diversity of options and an understanding of their ori
gins, it may also provide the necessary context for great 
creativity and innovation. 
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Abstract 

Forest management consists of the process of making and carrying out of plans to conserve and use forest resources. 
Such resources are those attributes of a forest, which are considered relevant for mankind. Historically forest man
agement has specifically related to the practices of professionally trained foresters. However, as a result of the devel
opment of social forestry it is now recognized that also many local communities have been and often still are skillful 
forest managers. Between professional and community forest management important differences in perspectives may 
exist, however, with respect to (i) what to consider as relevant forest resources and objectives for forest management, 
(ii) the kinds of forest types considered to be of relevance, and (iii) the type of forest management practices to be car
ried out. Consequently, a normative pluriformity exist with regard to the question what to consider as sustainable for
est management. Sustainable forest management should therefore incorporate the notion that professional and com
munity forest management practices needs to be balanced, and that indigenous ingenuity and creativity in conserving, 
enriching or even reconstructing forests should be maintained. 

Pluralite normative en matiere d 'amenagement f orestier : perspectives 
professionnelles et communautaires 

Sommaire 

L 'amenagement forestier consiste a elaborer et executer des plans de conservation et d'utilisation des ressources fo
restieres. Ces ressources sont !es attributs d'uneforet qui sont consideres importants pour l'humanitl De taus temps, 
la gestion forestiere a ete liee en particulier aux pratiques de forestiers formes de fa<;on professionnelle. Cependant, 
compte tenu du developpement de la foresterie sociale, ii est desormais admis que bien des communautes locales ant 
ete -- et sont souvent encore -- des administrateurs avises des forets. Toutefois, il peut y avoir de profondes differences 
de points de vue entre l 'amenagement professionnel et la gestion communautaire, eu egard a : (i) ce qu 'il faut consi
derer comme des ressources forestieres et des objectifs d 'amenagement appropries (ii) les types de forets consideres 
importants, et iii) le type de pratiques de gestion forestiere a entreprendre. En consequence, ii existe une pluralite 
normative sur la question de savoir ce qu 'il faut entendre par 'amenagement forestier durable'. L 'amenagement fo
res tier durable devrait done englober la notion d 'equilibre des pratiques de gestion forestiere professionnelle et com
munautaire, et le maintien de l'ingeniosite et de la creativite locales appliquees a la conservation, a l'enrichissement 
OU meme a [a reconstruction des forets. 

Introduction 

Forestry may be defined as the total set of activities 
that are carried out to maintain forests for the con
tinuing use of their products and services. To assure 
such continued use of forests, they must be managed. 
Management in general may be defined as the process 
of making and carrying out of decisions, or plans. 

Management creates resources, which are bundles of 
valuable attributes of persons and objects. Forest man
agement can thus be defined as the process of making 
and effectuating decisions with regard to the use and 
conservation of forests resources and to the organiza
tion of the related actions (Duerr et al., 1979). 
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As indicated by this definition, forest management is 
oriented toward forest resources: those attributes of a 
forest that are considered relevant for mankind. As 
forests serve mankind in several ways by providing 
either wood or other forest products or environmental 
benefits, many different values may be attributed to 
forests. The maintenance and enhancement of specific 
values often requires a specific set of management 
practices, and consequently many different types of 
forest management are possible. 

In the past, in developing forest management, most 
attention was given to national interests such as com
mercial timber production and watershed manage
ment. It was considered that such management was 
best assured by a professional forest service having 
stewardship over the forests and managing them by 
scientific methods. Since the end of the 1970s, in
creased attention has been given to options to manage 
forestry as a means to rural development. In planning 
forestry activities for rural development, the major 
objective is to increase the direct benefits from the 
forests for local communities. In many cases, this 
means that options are sought to further optimize the 
production of locally valued forest products and serv
ices, and balance their use and protection with the 
production and maintenance of globally valued forest 
resources. In selecting a proper forest management 
system for a specific location, it is therefore essential 
that the selected system be logically related to the lo
cally prevailing perspectives on the nature and value 
of forest resources. 

The perspectives of professional foresters on forest 
resources are reflected in their behavior in maintaining 
and using those resources. Such a complex of norms 
and behaviors that persist over time by serving collec
tively valued purposes can be defined in general so
ciological sense as an institution (Douglas, 1986; 
Brinkerhoff and Goldsmith, 1992). Institutions include 
rules or procedures that shape how people act, and 
roles of organizations that have attained special status 
or legitimacy. The rules of a society or of organiza
tions facilitate coordination among people by helping 
them form expectations, which each person can rea
sonably hold in dealing with others. Thus, institutions 
are carriers of public values and serve as a framework 
for decision-making. Institutions also hold legitimacy; 
in order to sustain their position, institutional groups 
can mobilize or use this legitimacy in favor of the or
ganizational arrangements, which were historically 
developed under influence of the prevailing natural, 
cultural, political, and economic conditions. In addi
tion tp this general interpretation of an institution as 
any principle or practice that becomes a socially ac
cepted norm for a specific social group, the term is 
also used in a more restricted sense when it refers to 
organizational and legal institutions. 

At present it is increasingly recognized that the think
ing and acting of professional foresters is institution
alized (e.g. Duerr and Duerr, 1971; Gluck, 1987; 
Bengston, 1994; Brown, 1995). Both the role and rule 
orientation of professional foresters are based on a set 
of historically developed values and norms with re
spect to (i) what to consider forest resources and rele
vant objectives for forest management, and (ii) what 
kind of practices should be carried out and within 
what kind of organizational framework they should 
proceed. It is also being questioned whether this role 
and rule orientation is adequate for meeting the pres
ent day challenges of forestry for rural development 
(e.g. Dargavel, Robley and Kengen, 1985; Gilmour 
and King, 1989; Fairfax and Fortmann, 1990). 

It has been suggested that the lack of success in man
aging forests in a sustainable way may at least partly 
be attributed to the fact that in professional forestry, 
not enough attention has been given to the local per
spectives on forest management. It has therefore been 
proposed that new approaches to forestry development 
are needed, in which the community takes over full or 
a major part of the responsibility and control over the 
access and management of forest resources. In a simi
lar way as in agriculture, professional foresters should 
mainly act as technical advisors rather than as forest 
managers. They should no longer control tenurial 
rights to forest resources, but instead provide local 
communities with technical advice on how to manage 
forests most efficiently (Dubois, 1997). 

This argument is based on the presupposition that 
whereas the conventional way of organizing forestry 
needs to be changed, professional technical forestry 
knowledge is still applicable under the new organiza
tional conditions. However, in view of the institutional 
nature of professional forestry, with its interrelated set 
of values and norms on both organizational and tech
nical aspects of forest management, it might well be 
questioned whether the perspectives of professional 
foresters and local communities with respect to forest 
resources and methods for managing these are indeed 
similar. Indeed, in several cases it has been found that 
the values and norms of local communities with re
spect to these issues are often quite different than 
those of professional foresters (Gilmour and King, 
1989; Kartasubrata and Wiersum, 1993). Conse
quently, when trying to develop sustainable forestry 
for local community development, professional forest
ers are confronted with a normative pluriformity as to 
what to consider forest resources, what the objectives 
should be for forest management and which practices 
should be considered most appropriate. 

The aim of this paper is to explore whether the con
cept of normative pluriformity in forestry has indeed a 
bearing on forest management practices. The paper 
addresses the question of whether the values, perspec-
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tives and practical knowledge embedded in professio
nal forest management are or could be made compati
ble with those of local communities. 

The paper is structured as follows: In the first section, 
two contrasting views on the nature of forestry science 
will be presented. In the first view, forestry is basi
cally considered as a technical practice aimed at ma
nipulating forests within the framework of a profes
sional organization. The second view considers for
estry as involving the manipulation of a man-nature 
system within the framework of a pluriform institu
tional setting. In the second section, different strate
gies for developing community forestry will be sum
marized. These strategies are based on different ar
rangements between community and state organiza
tions with respect to management responsibilities. 
They also involve different perspectives on whose 
norms and values should be considered in manage
ment, i.e. local or professional values. In the third sec
tion, the differences in community and professional 
values with respect to forest resources and manage
ment practices are further elaborated and compared. In 
the last section, the implications of the earlier. pre
sented findings in developing sustainable forest man
agement for rural development are discussed, and the 
options available for balancing professional and com
munity perspectives on forest resource management 
practices are considered. 

1 Two contrasting views on the nature of for
estry science 

The basic concern of forestry is to maintain and de
velop forest resources in such a way that a sustainable 
output of forest products and services is guaranteed. 
The purpose of forestry science is to establish a sys
tematic and logical knowledge base for such endeav
ors. Within forestry science three dimensions can be 
distinguished (Van Vliet, 1993): 

lit The process dimension: the way in which the 
natural processes such as tree growth, forest re
generation and development proceed, in which 
biological resources are transferred to the required 
products and services. 

lit The dimension of technical operations which aim 
at optimizing the resource values. They involve 
measures oriented toward the resource itself, the 
biophysical environment of the resource within 
the forest, and the control of undesirable external 
influences from outside the forest. 

lit The dimension of social coordination; the pro
duction process is not the outcome of a multitude 
of actions of individual actors, but it is based on 
social coordination between those actors. Such 
social coordination is needed for decision-making 

on the objectives and required management prac
tices, for the carrying-out of these management 
practices, and for distribution of the forest prod
ucts. 

The relations between these three dimensions of for
estry may be conceived in different ways. As reflected 
in some German overviews on forestry science (Lem
mel, 1951; Zundel, 1990), conventional forestry was 
based on a technocratic approach (Figure 1 ). Accord
ing to this view, the first level of consideration in for
estry is the question 'what is technically feasible'. 
Once this question is answered in an objective, scien
tific way, the next question is 'is its technical operation 
economically feasible'. And in third instance, the 
question becomes 'is the proposed practice socially 
acceptable'. This approach is based on the assumption 
that options for forest management practices can be 
derived in an objective manner using basic scientific 
knowledge about the various aspects of the process 
and technical dimensions. Once these options have 
been identified, a further selection between the various 
practices has to be made on the basis of economic 
criteria. Finally, it is then decided by forest politicians 
what is socially most desirable. According to this 
view, the question of how to arrange the dimension of 
social coordination only becomes relevant after pro
fessional foresters have decided in an objective way 
how forests can be technically treated. 

In contrast to this technocratic view, if has been ar
gued that the three dimensions are co-ordinative re
lated, with each dimension interacting with the other 
in a recursive way {Van Vliet, 1993). According to 
this view, the selection of technical management prac
tices is influenced by both forest ecological conditions 
and institutional norms with respect to forest protec
tion and use (Figure 1 ). Professionally-developed for
est management practices are not based solely on ob
jective scientific knowledge, but also on professional 
norms with respect what to consider legitimate forest 
resources and management practices (e.g. Behan, 
1990; Bengston, 1994; Brown, 1995; Duerr and Duerr, 
1975; Fairfax and Fortmann, 1990; Kartasubrata and 
Wiersum, 1993). This view suggests that the profes
sional forest management activities are based on a 
specific set of norms that gradually evolved during the 
history of forestry as a professional institution. They 
should therefore not a-priori be considered as repre
senting a universal best scientific approach. This view 
allows for 'the possibility that local communities or 
specific forest user groups have developed their own 
forest management practices based on local norms and 
values, and that these practices should not in principle 
be considered to be inferior to the professionally de
veloped forest management practices. 
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2 Community forestry development strategies 

2.1 HISTORY 

At the end of the 1970s, there was a recognized need 
for new forestry strategies to stimulate rural develop
ment by more actively involving local communities in 
forestry. Consequently, since the early 1980's, an in
creasing number of community forest development 
projects have been implemented, which were based on 
the principle that the primary management responsibi
lity should not rest with a professional forestry organi
zation, but with a local (village-level) organization. At 
first, most attention was directed at reforestation, but 
increasingly the focus became enlarged to involve 
more diverse aspects of forest conservation and man
agement. It is possible to distinguish three phases in 
the development of community forestry development 
(Arnold, 1991; Wiersum, 1994; Robley, 1996): an 
experimental phase, a consolidation phase and a diver
sification phase (Table 1 ). 

The various experiences with developing different 
types of community forestry have greatly increased 
knowledge about different options for rural forestry 
development. Many new insights have emerged not 
only about the organizational aspects of community 
forestry, but also about its technical aspects (e.g. 
Arnold, 1991; Wiersum, 1994), especially with respect 
to: 

• The variable ways in which rural people depend 
on forest and tree resources within the scope of 
their livelihood strategies. Often they have or
ganized themselves already, either at the house
hold or communal level, to carry out forest man
agement activities. Forestry development projects 
may assist further adaptation of such indigenous 
forest management practices in order to adjust 
them to changes in external conditions (e.g. new 
forest legislation, increased commercialization). 

• The diversity in approaches towards development 
of community forest management, each having its 
own specific characteristics, advantages and 
limitations with respect to various forest manage
ment and social development objectives. 

The importance of giving attention to all locally 
relevant forest resources, including foods, me
dicinal products, commercial products such as 
resins and gums, fodder, mulching material, green 
manures, etc., rather than to timber and wood re
sources only. 

Thus, the term community forestry does not refer to 
one specific type of forest management,. but rather to 
many different types. The organizational framework 
may be used as one of the major differentiating factors 
between various community forest management sys
tems. The following types of community forest man
agement may be distinguished in respect to organiza
tional grounding of a community forest management 
system: 

• Pure community management schemes: the offi
cial ownership and responsibility to manage the 
forest areas (decision-making and control func
tion) are institutionalized within a local commu
nity, either in the form of individual households, a 
specific user-group organization or cooperative 
(selected membership from within a village), a 
village organization or a tribal organization (su
pra-village organization). 

• Joint management schemes: the responsibility for 
managing the forest is. shared between a profes
sional forest/nature conservation service and the 
local community. In this case, the official owner
ship as well as the final responsibility for formu
lating and executing the management plan rests 
with a public organization. But a more or less im
portant part of this responsibility is delegated to 
local community groups after having received a 
permit for (long-term) forest occupancy or utili
zation. 

Better insight has also been obtained about the major 
differences between conventional professional forestry 
and community forestry with respect to organizational 
and technical norms (Table 2). In comparison to con
ventional forestry, not only a greater variety of forest 
management organizations need to be considered in 
developing community forestry, but also a greater 
variety of forest conditions and products. Thus, com
munity forestry development programs need to focus 
on a greater variety of people and interactions than 
foresters in conventional forestry development once 
did. 

3.2 DYNAMICS OF COMMUNITY FOREST 

MANAGEMENT 

When the first community forestry development proj
ect started, most attention focused on the need to ad
just the organizational setting of forestry in order to 
make forest management more socially acceptable. 
Consequently, the first projects concentrated on down
scaling the professional forestry systems to better suit 
the organizational capabilities and skills of local 
communities. 
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Figure 1: Two contrasting views on the nature of forestry science 
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Table 1: Phases in community forestry development 
(modified after Skutsch, 1994) 

Period Development approach to community forestry 

Experimental phase Emphasis on establishing village woodlots and individual tree growing based 
(late 1970's to mid 1980s) on scaling-down of conventional forestry practices as a means to address 

fuelwood and desertification problems 
Consolidation phase Less emphasis on firewood, more on multi-product systems and integration of 
(2nd part 1980's) tree-growing with agriculture 

Increased understanding about the role of trees in livelihood strategies of 
villagers 
Increased recognition of significance of indigenous agroforestry practices 
Less emphasis on community forestry approaches 
Growing attention to village-level manufacturing of forest/tree products 

Diversification phase Increased emphasis on conservation and management of existing forests, 
(early 1990's) including controlled utilization of non-wood forest products 

New understanding about the role of common property and joint forest · 
management 
Recognition of the need to conserve the cultural integrity of tribal forest 
dwellers 
Increased attention to integrate forestry activities in local-level land-use 
planning 
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No consideration was given to the possible need to 
adjust the forest management practices. But with the 
increasing understanding of the role of forests in the 
livelihood strategies of local communities, it became 
clear that in order to meet the specific requirements at 
community level, a more diversified package of agro
forestry management practices had to be considered 
(Table 2). 

Increasingly, it also became clear that many commu
nities had developed their own types of local forest 
management, in many cases responding dynamically 
to both local and external conditions. Accordingly, 
two categories of community forest management can 
be distinguished analytically: 

• Traditional forest management systems, based on 
norms and/or practices from the past. 

• Adaptive forest management practices, characte
rized by norms and/or practices which were de
veloped in response to changed conditions. 

Adaptive forest management practices at community 
level may be the result of changes in norms and values 
which are either internally induced or externally gen
erated (Fisher, 1989). Consequently, a differentiation 
can be made based on the origin of the norms and 

values which cause forest mariagement practices to 
change: 

• Indigenous forest management systems, which are 
generated by internal initiatives within a local 
community on the basis of the prevailing local 
norms and values on forest resources. 

• Externally sponsored systems, which are set up by 
an outside agency. The norms and values in re
spect to both forest resources as well as proper 
management organizations are in such cases often 
based on a different frame of reference than the 
local norms and values. 

Within the framework of the present policies for 
community forestry development, much attention is 
given to creating externally spm;isored community 
forest management systems. These development inter
ventions attempt create more efficient community 
management organizations and/or in the introduction 
of improved forest management practices. It is im
portant to recognize, however, that such sponsored 
development interventions are but one of the factors of 
external influence ·on the existing community forest 

.management systems. In addition, many other external 
developments may exert an influence. 

Table 2: Normative assumptions in conventional and community forestry, a first approximation 

Organizational 
characteristics 

Forest ownership 
Planning process 

Control functions 

Arrangements between manager and user 

Role of actors involved 
Forest users 

Forest managers 

Function of professional forester 

Technical characteristics 

Natural systems 

End products 

Problem identification 

Ecological sustainability 

Conventional forestry 

State or commercial enterprises 
Professional blueprints 

State forest service backed by 
legislation 

Formal 

Community forestry 

Either state, communal or private 
Process approach at local level 

Combined local and state control 

Both formal and informal 

Mainly urban people and forest industries A large variety of rural and urban groups 

Professional foresters Both community groups, farmers and pro
fessional foresters 

Omnipotent manager Either advisor or co-manager with local 
people 

(Semi)natural forests and timber planta
tions with emphasis on trees, soil and 
water and wildlife 

Mainly timber, some commoditized minor 
forest products, regional environmental 
services 

Government-based 

Sustainable output of required products 
and regional environmental protection 

All kinds of (semi-) natural and cultivated 
woody biomass and associated forages, 
crops and/or livestock 

All possible wood and non-wood forest 
product~ for subsistence and commercial 
use; environmental services at local and 
regional scale 

Village-based 

Maintenance of production capacity of 
forests and associated agricultural lands 
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Persoon ( 1991) distinguished two major categories of 
changes effecting local forest management systems: 

• Technological change, such as the introduction of 
new tools, techniques or tree species which enable 
or modify production; 

• Opportunity changes, such as the introduction or 
abolishn1ent of certain organizational or legal 
features or restrictions (e.g. obtaining legal access 
to forest resources, privatization of (forest) land), 
or development of new market conditions. 

In some cases, such external developments have re
sulted in the breakdown of traditional community for
est management systems. But in many cases the in
digenous systems have proven to be dynamic, actively 
adapting to newly arising situations (Fisher, 1989; 
Messerschmidt, 1993; Wiersum, 1997). Such adaptive 
changes may involve not only the organizational 
norms for forest management, but also the values of 
different forest resources and the practical relevance 
of certain forest management practices. 

To enable sustainable development of community 
forestry, it is thus important to consider what kind of 
indigenous community forestry systems already exist 
in a specific region and what their dynamics are. This 
insight will not only assist in better understanding the 
local perspectives on forest resource management and 
the nature and effects of change agents impacting on 
such management, but also in understanding whether 
and to what degree the perspectives of the community 
and the development organization are compatible. 
Such understanding will inform decisions about how 
to balance the local and professional norms and val
ues. 

4 Community and professional perspectives in for
est management 

4.1 INTRODUCTION 

When considering the normative pluriformity with 
respect to technical aspects of forest management, 
three aspects need to be considered: the perspectives 
on forest resources, relevant forest types and relevant 
management practices (Table 3). Each of these factors 
will be elaborated. 

4.2 PERSPECTIVES ON FOREST RESOURCES 

Forests are often defined as an ecosystem in which 
trees play a dominant role. However, as indicated in 
the introduction, forest management is not necessarily 
oriented at ecosystems, but rather at forest resources: 
those attributes of forests which are valued by any 

forest user group. Such resources may be either the 
total forest as a functioning ecosystem or specific for
est components (specific successional stages, specific 
useful species, endangered species, etc). At present, 
the nature values of forests are increasingly being as
sessed by various forest interest groups, and conse
quently in several newly evolving professional forest 
management regimes the whole forest ecosystem is 
considered as a resource. But in the more conventional 
forest management regimes, timber was considered 
the main forest resource. It is sometimes suggested 
that local (tribal) communities in tropical countries 
have a more holistic perspective on forest. However, 
in most cases indigenous forest management systems 
are not based on "an all-encompassing, undifferentia
ting positive attitude towards nature in general, but a 
selective respect towards a culturally conceived na
ture" (Persoon, 1991). 

Many different values may be attributed to forests, 
often characterized by the concept of forest functions. 
Four main categories of functions may be distin
guished: 

• Regulation functions: regulating and stabilizing 
the biosphere as life support system for man and 
other organisms; 

• Carrier functions: providing space for living and 
for man's activities (e.g. recreation, living space 
for tribal people); 

• Production functions: producing a large variety of 
useful biomass products for human utilization; 

• Information functions: supplying scientific infor
mation, inspiration and education and acting as a 
reservoir of genetic information. 

The different functions may operate at various spatial 
levels. For instance, the regulation functions may re
late to global processes such as sequestering carbon
dioxide or to local processes such as maintenance of 
favorable micro-climate conditions or maintenance of 
soil conditions (e.g. in shifting cultivation systems). 
Similarly, the production functions may relate to 
commercial (export) products or to products for sub
sistence use. 
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Tabl~ 3: Main factors to be considered when analyzing norms with respect to professional and community forest management 
practices 

1 Perspectives on forest resources 

1.1 Kinds of forest products to be considered in the management activities: 

• tree products to be obtained -through cutting of living trees; 

.. tree products to be obtained through the gathering of dead wood, branches, leaves, fruits, gums, resins, etc.; 

• non-tree products found in the forests, such as grasses and herbs, honey, birds and wildlife, mushrooms, etc. 

1.2 Role of forests in agricultural and/or livestock management 

• 

use of forests for maintenance of agricultural production potential such as in aboriginal shifting cultivation; 

grazing of livestock; 

forest - livestock - manure - agricultural cropping linkages 

1.3 Cultural/religious values of forests 

2 Kinds of woody vegetation to consider 

natural forests 

forest plantations 

multistoried forest gardens 

small-scale woody components or scattered trees in. agricultural landscape 

3 Kind of practices to be carried out in respect to controlled utilization, maintenance and purposeful regeneration. 

Traditionally, professional forestry has mainly been 
directed at forest functions operating at the regional or 
national scale, as identified in national forestry poli
cies. In contrast, community forest management is 
mostly concerned with the functions of forests for 
meeting local livelihood needs. The following are ex
amples of different perspectives on which resources to 
consider in forest management: 

State forest services are mostly mandated to man
age forests for national and/or regional interests 
stressing commercial timber production for ur
ban/industrial use or export, watershed protection 
at regional scales, provision of recreation to urban 
people, biodiversity conservation, etc. In contrast, 
local people are mostly interested in managing 
forest for the production of subsistence products 
(fuelwood, food) and/or the provision of inputs to 
agriculture (fodder, soil fertility maintenance, 
etc). 

Professional forestry is directed at information 
functions such as maintenance of scientific infor
~ation and gene conservation for future genera
tlons. In traditional communities, the information 
functions may concern cultural or religious as
pects such as ancestor worship in sacred forests. 

4.3 DIVERSITY IN FOREST TYPES 

In professional forestry, attention has mostly been 
focused on two types of forests, i.e. natural forests and 
timber plantations. Recent research has demonstrated 
however, that in many tropical countries, a much 
greater variety of forest types (mostly man-made) are 
present. These forests have gradually developed as a 
result of an evolutionary continuum in interactions 
between local communities and forests (Wiersum, 
1997), during which a process of co-domestication of 
forests and tree species took place (Table 4). Most of 
these human-created forest types have until now 
barely been acknowledged by forest science. As illus
trated by a recent book on the nature of forests in the 
West African forest-savanna edge (Fairhead and 
Leach, 1996), the origin of such man-made forests is 
often not recognized. Foresters have mostly ignored 
the possibility that local communities might exert 
positive influences on forest composition. The usual 
perception is that local communities are either de
stroyers of forests (by necessity or ignorance) or just 
conservators of ancestral forest lands. But the notion 
that they may be active manipulators of forests is usu
all~ not considered. Nonetheless, numerous examples 
exist of local communities which have enriched for
ests with tree species valued by them, or even recon
structed forests to suit their needs for specific forest 
resources, while maintaining many of the characteris
tics of natural forests in respect to structure and biodi-
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versity (Wiersum, 1997). In many cases, such ma
nipulations are not directed at timber species, but 
rather at fruit species or species providing commercial 
non-timber forest products. 

Many of these indigenously-developed forest types 
have mainly local significance, but some also play an 
important role in the commercial production of non
timber forest products (De Foresta and Michon, 1997). 
For instance, in Indonesia the majority of rubber is 
produced in "jungle rubber" gardens. It can be ex
pected that in the future these forest types will become 
increasingly important. As indicated by the example of 
rubber, many of the indigenously-developed forest 
types are eminently suited to the production of non
timber forest products and with the growing attention 
to such production, their role is likely to increase. 
Moreover, with the decreasing area of natural forests 
subject to timber logging, the relevance of these for
ests for timber production will likely increase. In a 
country such as the Philippines, timber sales from tree 

Table 4: Development stages in forest management 

species such as coconut, rubber and Jackfruit, which 
are often grown in forest gardens or mixed-species 
village plantations, are'rapidly increasing. 

In contrast to commercial tree estates, these indige
no~sly-developed, domesticated forests are character

ized by a mixed-species composition. The structure of 
many of these indigenously-developed ( agro )forest 
types indicates that community forest management is 
often characterized by integrated resource use rather 
than specialized production of a single commodity, as 
is mostly the case in professional forestry system. As a 
result of this integrated-resource approach, it is not 
surprising that local communities developed a much 
wider variety of forest management types than are 
considered in professional forestry. 

UNCONTROLLED FOREST/TREE CROP MANAGEMENT 
Increasing 

Manipulation 
of Forest 

Ecosystem 
PROCUREMENT 
OF FOREST 
PRODUCTS 

PROTECTION OF CULTIVATION OF CULTIVATION OF 
FOREST WILD TREES DOMESTICATED TREES 
RESOURCES 
Protection of 

Casual/opportunistic patches of forest 
gathering/collection against collection 
of wild forest products of products 

Controlled gather- Enhancement of 
ing/col!ection of (re )productive potential 
forest products of valued species through 

ecosystem manipulation 
Cultivation of exotic or local 

Purposeful dispersal of cultivars in the forest environ-
seeds/ seedlings of wild ment 
species in natural forests 

Purposeful incorporation 
of valuable species in 
fallow fields 
Purposefol regeneration Plantations of selected and im-
of wild species on cleared proved cultivars timber plan ta-
fields home gardens tions fruit orchards 
agricultural fields tree crop plantations 

Growing of domesticated trees 
on croplands 

ACCULTURALIZATION ... CONTROLLED 
---- REGENERATION 

DOMESTICATION 
OF TREE CROP 

Increasing Inpnt ofHnman Energy per Unit Area of Exploited Forest 
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Table 5: Comparison of professional and indigenous norms for forest management 
Professional Indigenous 

Basics of management 
Major forest resources 
Considered 

Rationale 

Unit of management 
Main products 

Main management practices 
Basis for controlling use 
Harvesting techniques 

Harvesting schedules 

Artificial regeneration 

Planting pattern 
Stimulation of production 

Legally sanctioned 

Commercial production 
and conservation 
Segregation of forestry 
and other land-use 

Spatial unit 
Timber and selected 
commercial non-wood 
products 

Legal control 
Mostly tree felling 
and coppicing 

Systematized for 
efficient production 

Nursery raised seedlings and seeding 

Systematic 
Stand oriented 

Locally identified, user-group specific 

Integrated multiple resource use. No strict 
segregation between forestry and other land
use 

Specific resources 
All kinds of wood and 
non-wood forest products 

Social and cultural controls 
Pruning, pollarding, 
leaf/bark harvesting 
common 
Mostly opportunistic 
based on livelihood 
considerations 
Transplanted wildlings, seed dispersal 
by livestock, cuttings, some seeding 

In micro-niches 
Tree oriented 

Table 6: Contrasting perspectives on biodiversity conservation in the East Usambaras, Tanzania (after Kessy, 1998) 

Major biodiversity value 

Conservation 
authorities 

Rare & endemic species 

Local 
communities 

Species used for livelihood purposes 

Species considered All taxonomically reasonably-known species Species which provide valuable prod
ucts 

Major objective for sustaining biodiversity Preserving use for future generations Ethical Maintaining use for present generati-
concerns ons 

Main conservation approach Preservation by prohibiting/limiting present 
use 

Mainte.nance and gradual domestica
tion of useful species 

Main rationale for conservation Maintain ecological integrity on basis of sci
entific criteria 

Maintain instrumental and cultural 
values on basis of local criteria 

Main constraint to biodiversity conservation Overexploitation of biological resources; Loss 
of species habitat 

Loss of access to biological resources 
without provision of alternatives 

4.4 DIVERSITY IN FOREST MANAGEMENT PRACTICES 

The examples of indigenously developed forest types 
demonstrate that it is not correct to assume that local 
people are mere extractors of products from the for
ests or, worse, destroyers of the forests. Although 
they are non-professionals in the sense of not being 
formally trained in forestry, in many cases they are 
nonetheless very professional (in the sense of skill
ful) forest managers, as reflected in the variety of 
forest management practices being employed by 
them (e.g. Campbell, Grundy and Matose, 1993; 

Mathias-Mundy et al., 1992; Shepherd, 1992; Wier
sum and Slingerland, 1997). Many of these practices 
are at variance with professional forest management 
practices (Table 5). For instance, many practices are 
not directed at wood production, but at the produc
tion of non-wood products. For such production, 
practices may be used which scientifically are con
sidered to belong to the domain of horticulture or 
plantation agriculture 
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An important consequence of the integrated resource 
management systems of local communities is that 
their management practices are often resource or 
tree-oriented rather than spatially-oriented, as is the 
case in professional forestry. This is combined with 
an opportunistic approach in which management 
practices can be optimally adjusted· to household 
needs and other land-use practices. Once again, this 
management approach contrasts with professional 
approaches, which are based on systematic practices 
aimed at efficient production of a few selected prod
ucts. 

4.5 PERSPECTIVES ON SUSTAINABLE FOREST 

MANAGEMENT 

As a result of the different perspectives of local com
munities and professional foresters about forest re
sources, relevant forest types and practices, it can be 
expected that their perspectives on what can be con
sidered sustainable forest management may differ as 
well. 

In a general sense sustainable forest management is 
defined as the process of managing permanent forest 
land to achieve one or more clearly specified produc
tive and/or ecological objectives of management with
out undue reduction of its inherent values and future 
productivity, without undesirable effects on the physi
cal and social environment. Sustainable forest man
agement should thus guarantee the continuity of all 
recognized principal functions of a particular forest, 
without undue effects to other (global) functions. An 
attempt is made to balance two potentially conflicting 
demands on forests: 

o The use requirements of the present generations 
versus the potential uses for future generations; 

s The maintenance of forests as an ecological infra
structure providing essential environmental serv
ices versus the creation of an increasing resource 
base in response to growing demands. 

In operationalizing the concept of sustainable forest 
management, the need to maintain the ecological in
frastructure as well as the possible needs of future 
generations are often considered major factors by pro
fessional foresters. As a consequence, the current (un
regulated) use must be limited in one way or another. 
In contrast, in many indigenous community forest 
management systems, the emphasis in sustaining for
est resources is on increasing the resource base for 
present generations. These different perspectives on 
sustainability are illustrated in Table 6 with respect to 
biodiversity conservation. 

5 Balancing community and professional 
management practices 

5.1 INTRODUCTION 

As demonstrated by the above examples, local com
munities and professional foresters often value forest 
resources and forest management practices in different 
ways. Thus, institutional pluriformity in forest man
agement does not only relate to organizational and 
legal aspects, but also to technical issues. In view of 
this normative pluriformity, it is not correct to assume 
that the technical knowledge of professional foresters 
is of universal validity, and that it is appropriate to be 
extended in an unaltered way to stimulate the devel
opment of community· forestry. Rather, the profes
sional knowledge needs to be adjusted and balanced 
with local perspectives. This means that in stimulating 
community forestry, the application of existing techni
cal approaches based on the conventional set of pro
fessional norms may not be relevant. Rather innova
tive management practices should be developed by 
finding inspiration in location-specific empirical con
ditions rather than in normative assumptions (Figure 
2). The development of improved technical manage
ment practices should therefore involve a social nego
tiation process in which professional and local per
spectives on forest management are brought into bal
ance with each other. In this process, two aspects need 
special attention: the significance of indigenous man
agement practices, and research and development 
(RandD) methods for integrating local and scientific 
knowledge. 

5.2 THE RELEVANCE OF INDIGENOUS FOREST 

MANAGEMENT 

During the last decade, the understanding of various 
types of indigenous community forestry practices has 
greatly increased, and they should no longer be con
sidered as 'outmoded' or 'remnants from the primitive 
past', but instead as a foundation in the development 
of sustainable forest management, adjusted to the pre
sent socio-economic conditions. 

The development significance of indigenous forest 
management is basically twofold: they are expressions 
of the livelihood strategies of rural households, as well 
as expressions of indigenous experience in managing 
forest resources. Indigenous forest management prac
tices are the expression of the multiple ways in which 
villagers interact with their natural environment in 
their daily livelihood strategies. They are based on 
local needs and values of communities with respect to 
forest resources, and a proper understanding of them is 
an essential prerequisite in planning forestry interven
tions in the context of rural development. 
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Figure 2: Platforms for decision-making on forest management under different normative conditions (modified 
from Brown, 1995) 

Beliefs on 
technical 
feasibility 

Agree 

Disagree 

The existing community forest management practices 
reflect a great amount of indigenous knowledge and 
experience with respect to the utilization and conser
vation of forest resources. This knowledge is mostly 
location specific. Indigenous knowledge systems have 
many dimensions (Warren, Slikkerveer and Broken
sha, 1992); the following are of particular relevance 
for forest management: 

41 Knowledge about the utilization potentials and 
useful properties of forest products of indigenous 
species, not only for construction, but also for 
fuel, fruits and other edible parts, medicinal prop
erties, host plants for bees, etc. 

41 Knowledge about appropriate harvesting tech
niques such as coppicing and pollarding. Such 
practices are not only used to obtain regular yields 
of wood, fodder or mulch material over a long pe
riod of time and/or to maximize the tree's produc
tion potential, but also to minimize potential 
competition with other crops. 

41 Knowledge about silvicultural characteristics of 
tree species, including site requirements and 
means of regeneration. For instance, technologies 
used for the regeneration of trees often differ from 
professional technologies (Table 4). The local 
knowledge may also include information about 
the natural regeneration process, e.g. in relation to 
the role of animals in the propagation and disper
sal of certain trees. The species grown by farmers 
are often different from those of professional for
esters, and have often been selected from the in
digenous flora. In several cases, farmers also plant 
exotic tree species. Often the commonly grown 
trees have been introduced by agricultural servi
ces, e.g. to provide shade, mulching material and 
other services in cash crop plantations, and not by 
the forestry services. 

Values on resources and management 
objectives 

Agree Disagree 

Computation by Bargaining m representative 
professionals structure 

Majority judgment Inspiration in 
in collegial non-normative structure 
structure 

• Knowledge about silvicultural practices for rais
ing mixed (agro)forestry plantations, e.g. multi
storied tree-cropping systems in which timber 
trees, fruit trees and perennial cash crops are 
combined. 

Such indigenous knowledge of the observable envi
ronment is frequently very detailed, especially 
amongst local people who have been settled in an area 
for a long time, but it is seldom uniformly distributed. 
Various groups, differentiated by age, sex, class or 
occupation, may have different knowledge; for in
stance, men seldom know all the plants and trees for 
food or use in the household, but they may use certain 
plants for medicines for the animals that are unknown 
to women. Men may want trees to bring cash, while 
women may select different trees which provide good 
fuelwood. 

Under conditions of intensive (externally induced) 
change, indigenous knowledge is sometimes not able 
to keep up with the new realities. In such cases, it is 
necessary to supplement indigenous knowledge with 
new professional knowledge within the framework of 
social forestry interventions. 

5.3 INTEGRATION OF INDIGENOUS AND 

PROFESSIONAL FOREST MANAGEMENT PRACTICES 

As discussed above, conventional professional forest 
management has always proceeded within a "world
view" in which it was taken for granted that actual 
management was carried out by a professional forest 
service and under state control. The identification of 
most effective management practices proceeded from 
the assumption that the objective for management had 
been clearly formulated in forest policy and that it was 
well-understood by the actual managers. Furthermore, 
state control over forest areas assured large manage
ment units in which management practices could be 
applied over relatively large areas. Consequently, for
est management could proceed from: 
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• a well-established body of professional knowl
edge, and 

• a general understanding about what kind of ra
tionality to aim at, i.e. higher rates of production 
of commercial products at acceptable costs and 
without undue deterioration of site productivity. 

However, within the context of community forestry 
these assumptions are not valid. In the first place, the 
implementation of several management practices can 
only partially build upon already established scientific 
knowledge. For instance, as discussed above, much 
information on the feasibility of uneven-aged, mixed 
species tree cultivation system can be derived from the 
various examples of indigenous forest and agrofores
try management systems. Therefore management 
practices within the context of community forestry 
should preferably combine scientific and indigenous 
knowledge. The occurrence of indigenous forest man
agement systems is often very location specific. The 
identification of possibilities for improved cultivation 
techniques should therefore be based on a location
specific analysis rather than on a general scientific 
problem identification only. 

As illustrated in paragraph 4, local communities often 
have different objectives for managing forest re
sources than professionally trained foresters. For ex
ample, e.g. they may prefer to optimize subsistence 
production of multiple products (including many non
wood forest products) instead of maxi:rnizing produc
tion of industrial commodities. Or they may manage 
forests primarily as an input to their farming enterpri
ses rather than aiming at the direct production of tan
gible end-products. These objectives usually vary 
between different categories of local people depending 
on their socio-economic and cultural status. Conse
quently, in community forestry a professional forester 
is confronted by a much greater variety of managerial 
variation than in conventional forestry. This hampers a 
clear-cut identification of the kind of rationality to aim 
for (e.g. optimization of production of a specific main 
product on a multi-year basis versus opti:rnization of 
annual outputs of multiple products; maximizing yield 
versus risk avoidance). 

In response to the changed context of community for
estry, adaptations need to be made in respect to both 
the planning, design and evaluation methods for de
veloping location-specific forest management prac
tices. Before embarking upon development activities, 
first a diagnostic survey to assess the presence and 
nature of indigenous forest management practices 
should be carried out and their contribution towards 
sustainable forest management evaluated. On.the basis 
of such information, experimental designs for testing 
new management practices may be made. In designing 
such experiments, it should be considered that the 

various categories of local forest managers have dif
ferent management objectives and variable prefer
ences with respect to species mix, planting configura
tions and maintenance techniques. It will often not be 
possible to adequately cover all this variation in con
ventional experimental designs. As for evaluation, due 
consideration should be given to the fact that a 
farmer's opinion about the performance of a system is 
usually not based on the performance of a single com
ponent, but rather on overall system performance. 
Consequently, it may not be very appropriate to test 
differences between treatments by factorial analysis of 
production characteristics as is usually done in con
ventional silvicultural research. Rather, it may be 
more useful to evaluate trials on the basis of assess
ments of villagers' perceptions about the usefulness 
and adaptability of various systems or techniques. 
Such new approaches to the design and evaluation of 
location-specific management systems seem to have 
most chance of success when they are carried out in 
cooperation with the local managers, rather than by 
professional foresters only. 

6 Conclusion 

It is generally agreed that one of the criteria for sus
tainable forest management should be that forest
related needs of local communities are taken into ac
count and that they can be actively involved in man
aging forests. As indicated by the presence of the 
various types of indigenously-developed forests, these 
criteria should be extended to include the notion that 
forest management by local communities may result in 
the development of various types of modified or re
constructed forests, which to an important degree 
ecologically resemble natural forests. These forests are 
not static, but gradually evolve in response to changes 
in production factors, institutional and marketing con
ditions, and changing relations between forests and 
other land-use systems. Although many such small
holder forests are not located on officially designated 
permanent forest lands, they can still be considered 
sustainably managed. They contribute in a significant 
way to rural development by acting either as a pro
duction base for locally needed products or by pro
viding inputs to agriculture and livestock production. 

Between professional foresters and local communities, 
often different perspectives exist with respect to forest 
resources, objectives for forest management, and the 
kind of management practices to be used. As demon
strated by the presence of many different types of in
digenously developed forest types, there are a great 
number of systems for forest management, many of 
which hardly recognized by foresters. These examples 
indicate that in stimulating sustainable forestry for 
rural development, it is important that local people not 
be conceived as an unnatural external factor to forests, 
but rather as a highly specialized ecological agent 
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acting within the forest; their influence is time and 
location dependent, and may have either positive or 
negative effects on the forest. The concept of sustain
able forest management should therefore not only be 
used for ecologically and socially sound, profession
ally guided wood production schemes in either natural 
forests or timber plantations, but also with respect to 
the maintenance and development of a wide variety of 
indigenously-developed forest types. This means that 
the concept of sustainable forest management should 
incorporate the notion that not only the ecological 
integrity and social functions of forests should be 
maintained, but also the indigenous ingenuity and 
creativity in conserving, enriching or even reconstruc
ting forests. 
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Abstract 

The article deals with the changes in forestry conditions and policy that came as a result of the political changes in 
Central and Eastern Europe, and specifically Slovenia. In addition, the activities and policies necessary to carry out 
this transition to the satisfaction of the entire society and not to the detriment of the forest are discussed. 

La foresterie dans un contexte de transition politique : I' exemple de la 
Slovenie 

Sommaire 

L 'article traite !es changements des conditions et des politiques de foresterie faisant suite aux bouleversements politi
ques survenus en Europe centrale et orientale, et en particulier en Slovenie. II examine, en outre, !es activites et politi
ques necessaires pour amorcer cette transition au benefice de toute la societe et non au detriment de la foret. 

1 Introduction 

The political changes that occurred in Eastern and 
Central Europe in recent years profoundly affected 
every aspect of social life. One of the essential matters 
that went through a radical change is property: Once 
predominantly national (everything belongs to every
body), the share of private owned forests is growing 
and the rights of the owner are becoming stronger. 

In nature as well as in social relations, systems are 
subject to the swing of the pendulum: If an extreme 
position is held for a long time, the reaction, at the 
moment of change, will be impetuous and adversely 
effect the system. Accordingly, because the rights 
arising from private ownership were suppressed· for 
decades, it follows that the demands of the new, "re
newed" owners will not always be good for the forest. 
Therefore, it is urgent that the interests of singular 
components of the system (owners, profession, poli
tics, public) be coordinated - because only a coordi
nated system will work successfully. 

Although the specific conditions in Slovenia remain 
different from other countries in transition, the basic 
relationships and problems are by nature similar, if not 
the same, everywhere. The case of Slovenia can 
therefore give the observer a rough picture of the cir
cumstances in these countries. To understand current 
conditions, it is of course necessary to consider the 
past and point out certain problems, which are likely 
common to the rest of the world. 

2 Countries of Eastern and Central Europe 

Countries in transition include those made after the 
disintegration of the Soviet Union, from what had 
been the Eastern Block and Yugoslavia. A new social 
arrangement is being built, modeled on western par
liamentary democracy, to take the place of the social
ist systems which previously governed every aspect of 
public li~e. But the way towards it is difficult and long. 
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In the area of forest work, one of the biggest problems 
facing countries in transition is the great number of 
new forest owners, full of expectations about what this 
new ownership will offer them. If they are left to make 
their own decisions about forest use, there is a great 
and real danger of heavy consequences for the forest. 

Slovenia is unique, in that even before the process of 
transition, about two thirds of its forests were privately 
owned. Due to de-nationalization, this share of private 
owned forests will increase in the coming years . 

3 Description of the Conditions In Slovenia 

Slovenia lies in Central Europe and is one of the 
smallest countries of the old continent. It was founded 
after the independence process in 1991. Most of the 2 
million inhabitants are Slovenians by nationality. It 
has a surface area is about 2 million hectares, and sits 
at the crossroads between north and south, east and 
west in Eastern Europe. It borders on Austria, Hun
gary, Croatia and Italy. 

More than half of the country's territory is covered by 
forest (53%), which places Slovenia among the most 
wooded countries in Europe. It lies in a moderately 
warm area, with temperatures and climate conditions 
which are generally favorable for the development of 
forests. Because of relief conditions, man has not had 
as fatal an effect on forests as in most of the other 
Central European countries; the forests have remained 
relatively well preserved, especially with respect to the 
preservation of species and the structure of forest 
stands. Mixed forests of relatively good quality pre
dominate. Pure coniferous forests are few, but they are 
mostly of anthropogenous origin. The main tree spe
cies are beech, pine and fir. 

Forest possession in Slovenia is characterized by the 
great number of owners (250,000) and their relative 
disunion. Average forest holding is 2.3 hectares, 
among the lowest in Europe. Great land-owners in the 
European sense (with more than 200 hectacres of 
property) are so few in Slovenia that we can practi
cally speak exclusively about small-scale property 
owners. In most cases their holdings are located in 
divided areas or have inappropriate shapes (narrow 
and long lots). This situation makes professional for
estry goals, such as optimal use of wood and forest 
potentials, difficult to achieve. Small-scale forest 
ovmers are not interested in the growth of high quality 
forests. In addition, from a technical standpoint, they 
are poorly educated for forest work. 

4 Conditions before Transition 

In the period of socialism, Slovenian forestry was or
ganized into 14 enterprises, which oversaw practically 
everything connected to the forest. These enterprises 
made plans, worked in silviculture and forest protec
tion, built and maintained forest roads, set prices of 
wood and maintained a monopoly on its sale. Even 
though 2/3 of the entire forest area was in private 
hands, owners did not have much say regarding forest 
use. Instead the forester had the great authority to de
cide forest matters, and anything that was done with
out his approval was punished. Professional forestry 
improved the conditions of Slovenia's forests, but the 
lack of respect for private property and the monopoly 
on wood sales led private owners to resent the forestry 
profession. 

5 Relations in Transition 

The transition process is extremely complex, and we 
meet problems at every step -- in some countries more 
evident, in others less. Some sectors present fewer 
problems. In Slovenia, for example, trade has bloomed 
more than forestry. 

We have to face new challenges. Among the most 
important is the question of responsibility, as it has 
shifted from the group to the individual. Before, eve
rybody was guilty of everything, or better yet, they 
weren't guilty of anything; today it should be perfectly 
clear who is responsible for what. Working habits are 
also connected to this; productivity is transparent 
nowadays, and sometimes even too radically sanc
tioned by the new owners. But old ways die hard; in 
spite of the great expectations about the state of law 
and order, there is still privilege, disobedience of the 
law and similar anomalies. One of the biggest dangers 
is the nostalgia for the past regime. We must consider 
the individual citizen, who is quite vulnerable at this 
time. In the past, practically everybody had a job. 
Even if by western standards the pay wasn't much, it 
was enough to survive. Today that same individual 
doesn'thave the same security. 

The changes are, of course, affecting the forest and 
forestry, too. Aside from pressure upon its goods 
(wood mass) and the consequent danger to their dura
bility, there is a great risk that these countries will 
succumb to foreign concepts of management. The 
existing concepts are their own - good in many re
spects, made in their oTvn environment, on their 
ground, adapted to their own circumstances. Some of 
these countries have a tradition of several centuries of 
planned forestry, which should not be thrown out for 
the sake of change. Czech foresters are well known 
but Slovenia can also be proud of several achieve~ 
ments in this area. Among them, we were trusted with 
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the organisation of the world IUFRO congress m 
1986. 

When the socialist system collapsed and Slovenia be
gan its transition, forestry work was put on a com
pletely new foundation, which established completely 
new relations between forestry professionals, forest 
owners and the public. The foresters had to adapt pri
marily to the fact that forest owners needed to be con
sulted and convinced about the necessity of a certain 
measure, otherwise it would not be taken (or taken 
badly). Foresters had to learn the skills of communi
cation, persuasion and negotiation -- skills they didn't 
need in the past. 

Forest owners also had to adapt to the new relation
ship. While before they didn't even have to take care 
of the silvicultural works nor the building and mainte
nance of skid trails and forest roads, they suddenly 
became responsible for everything. In addition, they 
had to do their own forest works, sell their own wood, 
and fmd the means for building and maintaining skid 
trails (there is some difference regarding forest roads) 
on their own. The owners will have to learn many 
things, because the final decision and responsibility is 
always theirs. Forest professionals can therefore be 
teachers and advisors to the forest owner; it is in his 
best interest that he return from the forest unhurt, that 
he do forest work in a quality manner, that he make 
the most out the wood he cuts, and that he not suc
cumb to the appetites of wood dealers. 

It is also in the best interest of society as a whole to 
strengthen the multifunctional role of forests and to 
take care of their sustainability and biodiversity. In 
order to coordinate all these interests and relations, it 
was necessary to pass the Forest Act (1993). This law 
brought radical changes into Slovenian forestry, from 
the property, economic, organisational, professional
guidance, and especially from the material point of 
view. Forest management became the right and obli
gation of the forest owner. To guide the development 
and management of the forests, a well-financed Slo
venia Forest Service (SFS) was established. For the 
purpose of managing the state forests, the law formed 
the Fund for Agricultural Land and Forests of the Re
public of Slovenia, and the former forest enterprises 
were transformed into forestry contracting enterprises. 
In state-owned forests, this also caused a division of 
function in the public interest from the economic 
functions (Ferlin, 1997). 

In a broader environmental sense, the basic problem of 
transition in forestry is changed property status (and 
with it changed social relationships), the need for co
ordination of different interests, and last but not least, 
the great number of less-than-enlightened forest own
ers. 

6 Coordinating Mechanisms 

At the time of transition, two new, important groups 
became part of the system (in forestry as in the entire 
society): the owner and the public. The owner with his 
demands, rights and also obligations toward his prop
erty (in our case the forest); and the public, with the 
expectation that the forest, as one of the best preserved 
natural ecosystems, will offer material and above all 
non-material goods. This leads us to one basic issue; 
How to manage the transition to everyone's satisfac
tion, coordinating the interests of every performer in 
the system. This goes far beyond mere transition in 
Eastern and Central European countries and becomes 
a global question, assuming that the goal of our efforts 
is the preservation of forests and even more broadly, 
the preservation of the environment. 

If one of the basic problems of transition is the new 
status of private property, then our basic task must be 
to introduce among the interests of the owners, the 
public and the state, effective mechanisms to coordi
nate the needs, demands and wishes of the singular 
group. There are several means at our disposal: the 
first is proper legislation, but a parallel method of per
suasion, informing, advising and educating is also 
necessary in our attempt to reach the goals we set. 

In the past, the system in use was one of legislation 
(force). Other means did not seem very necessary, so 
they remained unused. Under socialism in Slovenia a 
lot was done to enlighten the public about forestry, but 
it wasn't a mechanism of interest coordination. The 
forester was relatively free to decide matters on his 
own; today the forest owner has the right to take part 
in such decision-making. The changes in the social 
system thus create different relationships between the 
interested parties. 

7 Legislation 

Although forestry was ecologically oriented in the 
former system, the aforementioned changes created 
conditions, which demanded new laws. Slovenia 
passed a new forest act in 1993, which tried to coor
dinate the views of the profession, the demands and 
the obligations of the owners, the interests of the state 
and the wishes of the public. The resulting Forest 
Development Program of Slovenia is the basic de
velopment act of Slovenian forestry. It regulates pro
tection, silviculture and forest exploitation in a way, 
which guarantees the closeness-to-nature and multi
functional management of the forests in accordance 
with the principles of environmental protection and 
natural worth, and the permanent and optimum per
formance of the forest as an ecosystem. The Forest 
Development Program of Slovenia determines the 
national policy of close-to-nature forest management, 

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 383 



FORESTRY IN AN ENVIRONMENT OF POLITICAL TRANSITION: THE EXAMPLE OF SLOVENIA 

gives directions for the preservation of forests and 
determines the conditions for their multifunctional 
use. 

8 The Organisation of Forestry 

The Forest Act was the basis for a completely new 
organisation of forestry into the following groups: 

• the Slovenia Forest Service (SFS), a public for
estry service 

• forest ovmers, including the state which owns 1/4 
of the forests 

• enterprises which do the forest works 

The main drawback of this new organisation is that the 
forest owners are not united, which leads to problems 
in the execution of necessary forest works and in the 
coordination of interests between the owners and oth
ers. The creation of the Agricultural and Forestry 
Chambers should eliminate this problem. 

The management of the SFS is in the hands of boards 
made up of representatives of different interest groups. 
SFS consists of the 14 regional units (the former ter
ritorial organisation of forestry) and a central unit. 
Each regional unit has its own regional council, all of 
which are united by the central council with represen
tatives from regional councils (the owners have their 
own representative), the government, and educational 
and research organisations. It is essential that the dif
ferent interest groups meet in these councils, and that 
the councils deal with forest management plans with 
public input. 

Analyses have shown that the new organisation sys
tem has been successful, considering the material 
abilities of the owners and the state. With the appro
priate organisation of forest owners it would become 
even more successful. 

9 Forestry Planning 

Forestry planning can guarantee the respect of the 
forestry profession and at the same time balance indi
vidual interests. Aside from the Forest Development 
Program of Slovenia, there are three levels of forestry 
planning: the area plan, the forest-management union 
plan, and the silvicultural plan. 

These levels are followed by an administrative order 
which defines the planned measures for a singular 
owner. Wildlife-management plans are also prepared 
in order to determine the goals, directions and meas-

ures for the preservation of endangered populations of 
wildlife, and to assure the natural balance between 
wildlife and environment. 

The forest-management plans determine: 

• the conditions for a coordinated use of forests and 
interventions in the forest and forest space 

• the necessary extent of silviculture and forest 
protection 

• the highest level of forest exploitation 

• the conditions for wildlife-management 

These plans.direct our dealing with the forest, which is 
more global on higher levels of planning and very 
concrete with silvicultural plans. However, in all cases 
the planning must be total; it must take into consid
eration the nature of the forest ecosystem, the needs of 
the public and forest owners, and the abilities of own
ers and the state. 

The forest management plans of regions and manage
ment units determine the functions (the role) of for
ests, forest management goals and directions to reach 
these goals. Everything must be in accordance with 
the conditions of the natural site and forest stand, 
other environmental factors, all the roles of forests, 
and the needs and abilities of forest owners. Regional 
plans and forest management unit plans are developed 
for all the forests, regardless of ownership. 

The carefully detailed silvicultural plan ensures that 
cutting, skidding and various silvicultural and protec
tion works are done expediently and in a way which 
minimizes the damage to the rest of the trees in the 
forest stands, the natural site and forest communica
tion. Silvicultural planning also defines certain re
strictions and prohibitions for cutting and skidding, 
and also determines the building of skidding tracks. 

All planning is ultimately manifested in administrative 
procedure, which is controlled and supervised by the 
forestry inspection service. 

10 Extension 

Educational activities are one of the most important 
roles of the SFS. The main target groups for extension 
are forest owners, the public, and foresters. Forest 
owners can be divided according to the size of their 
property, their qualification for forest work, their eco
nomic and existential dependency on the forest, and 
whether or not they will do the forest work alone. 
Owners who do their forest work alone need training. 
Owners with a large forest property (for Slovenian 
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conditions, 100 hectares or more) who do not work 
alone need knowledge about economics, timber
marketing and management of forest property as mate
rial goods. All forest owners, however, need to be 
educated about the general meaning of forests and all 
their material and non-material (generally useful) 

functions, and about the principles and methods of 
forestry profession. 

The public is divided into three major target groups: 

• pre-school and school youth 

• organised public (organisations, institutions, 
movements) 

• broad public (all citizens) 

Forests are public goods, which means that all citizens 
have a right to enjoy their generally useful functions 
and effects. 

The education of foresters, professionally and in their 
work with forest owners and the public, is very im
portant. 

Only a qualified forester can guarantee that knowledge 
will reach those for whom it is intended. 

11 Themes and Methods of Extension 

On one hand, the themes of extension are the result of 
needs which forestry sees as a profession; on the other 
hand, they are the result of the users' wishes (forest 
owners, public). They relate practically to all segments 
of forestry activities. The themes for the owners are 
oriented mostly towards forest economy, and relate to: 

41 training for safe and professional forest work at 
cutting, skidding and tending; 

41 reasonable and economical dealing with the forest 
according to the basic principles of the forestry 

profession, understanding the meaning of all the 
material and non-material roles of the forest; 

• knowledge of the regulations regarding forestry; 

" knowledge of other areas that concern forest 
owners (hunting, environment protection, forest 
estimates, wood prices, etc.)More general themes 
are introduced to the public, dealing with the 
knowledge and understanding of the meaning of 
forest and its roles. We pay special attention to the 
education of school and pre-school youth. 

We educate the foresters about the profession, but an 
understanding of communication, public appearance 
and persuasion is indispensable. 

The basic form of extension is formal or school edu
cation, attended exclusively by foresters and foresters
in-training. For owners and the public, we have pre
pared quite a few ways of informal extension: 

41 courses and presentations in the field; 

41 lectures, seminars, expert's debates; 

• excursions; 

• guided tours along natural forest trails; 

• natural science days and natural science camps; 

• publication editing; 

• appearances and advertising in the media; 

• publishing of the advertising materials. 

The development of the activities in this area illus
trates the growth of the number of courses and partici
pants in the two-and-a-half years that the SFS has 
been running the extension activities for forest own
ers. 

Table 1: Courses for forest owners, from the area of technology 

Safe work with Chain saw Safe work in Bucking Tractor Total 
chain saw maintenance ice-break skidding 

Year p c p c p c p c p c p c 
1995 50 3 21 1 71 4 
1996 116 7 77 4 148 4 113 5 41 2 495 22 
1997 266 17 121 6 653 23 104 6 125 5 1269 57 
Total 432 27 219 11 801 27 217 11 166 7 1835 83 

p - number of participants, c - number of courses 
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12 Extension for Foresters 

During transition there was a change in the relation
ship between forester and owner. In most cases, for
esters must now persuade the owners to accept poli
cies and educate them so that they will understand 
their meaning. It is well known that we foresters are 
very bad at communicating; we don't like to write, we 
don't now how to communicate effectively and, most 
worrying of all, we don't know how to promote our 
ideas and the results of our work. By nature, foresters 
are introverted and think that it goes without saying 
that the public has a clear understanding of knows 
forest work. Unfortunately this is not the case. Our 
work needs to be promoted constantly, in everyday 
contact with the forest owners as well as through the 
media (if we the foresters, who constantly work with 
the forest and know its palpitation, don't do this, other 
professions will do it instead of us). With respect to 
the importance of extension for forest owners and the 
public, we must stress the possibility of extension for 
foresters in the field of communication and public 
appearance. Accordingly, we started organising differ
ent courses, lectures and workshops dealing with the 
following themes: 

• work with forest owners 
• efficient lecture 
• communication and public appearance 
• work with journalists 
• rhetoric 
• business manners 
• work with school youth 

Of all the ways of extension, the most efficient are 
workshops where the participants, under professional 
guidance, try the lectured matter themselves. 

13 The Question of the Relation Between Pri
vate and Public Interest 

Finally, let us address the relation between the public 
and private interest, which is a problem for countries 
with a developed democracy as well as those in tran
sition. Due to a certain balance between the two inter
ests in the countries in transition, perhaps the problem 
seems minimal, but it is nonetheless substantial. 
Where public needs were put before private ones, we 
stress the private interest, even in domains, which 
concern all people and are by nature utterly public. On 
one hand the owner has a concrete material profit from 
the forest; on the other, the forest is indispensable for 
all people, and therefore of distinctive public interest. 
Foresters, who live with the forest every day, under
stand these interests. 

Because of tl1e need to adapt all laws to new condi
tions, the parliament passed several hundred laws an-

nually (and ministers a countless number of acts). It is 
therefore necessary to take an active role in the mod
ernization of state regulations. We believe that a lot of 
countries with a stable legislation will have to make at 
least minor changes in their regulation of private and 
public interest regarding "goods" such as nature and 
the forest. 

Some might say our problem in the countries in tran
sition is that we still have not become used to the 
other aforementioned extreme - the unlimited private 
prop~rty, which is acknowledged by the entire demo
cratic world and is the mainspring of world develop
ment. We think that this kind ofreproach would be too 
fast. Due to the unresolved relation between public 
and private interest in the developed world, we are 
silently loosing singular, important trees and the last 
remainder of the forest. In more remote places, we 
have been loosing hectares of tropical forests for dec
ades. And it's not only the forest; the problem is much 
wider. Extinction or endangering of most of the flora 
and fauna and the destruction of the majority of pre
cious environs has its basic cause in unresolved rela
tions between the private and public interest. Are we 
ready to face the truth and realise that, in spite of the 
wish for development (and what is development in the 
widest sense?), it is necessary to do something more 
concrete than pass a few flabby international resolu
tions and conventions? 

The possibility of a conflicting relationship between 
the states (and the commitments according to interna
tional agreements) and local communities was dis
cussed at the recent World Congress in Antal ya. It is 
necessary to include representatives of local commu
nities in international debates, in order for them to 
better understand the urgency of the accepted interna
tional commitments. The autonomy of local commu
nities is a serious obstacle to the fulfillment of inter
national resolutions, conventions and commitments. 
The debate didn't dare to even touch the question of 
the restraining factor of private property. Neverthe
less, it's true that for a country with an important or 
prevailing share of private forests, it is very difficult to 
accept international commitments regarding the pres
ervation of biodiversity if the relationship between 
public and private is not legally and adequately re
solved. We dare say that many international docu
ments, due to this unresolved issue, have no adequate 
basis for successful implementation. 

Several important statutory provisions illustrate the 
current relationship between private and public forest 
interests in Slovenia. 
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The Forest Act (1993): 

Property rights in forests are implemented in a way 
that guarantees their ecological, social and production 
function. The owner must therefore: 

• manage the forest according to the regulations, 
managing plans and administrative acts, issued by 
this act; 

• allow free access and movement in his forest to 
other persons; 

• allow bee-keeping, hunting and recreational 
picking of fruit, herbs, mushrooms and freely
living animals in his forest, in accordance with 
regulations. 

In forests where the owner cultivates trees for fruit, 
picking such fruits can be forbidden to others. The 
ban, at the owners suggestion, was ordered by the 
competent body of the local community. 

Forest owners have the right to cooperate in the pro
cedure of accepting the forest-management and wild
life management plans and the preparation of sil
vicultural plans. Their needs, suggestions and de
mands are considered in the highest possible measure, 
according to ecosystem and legal restrictions. 

If the proclamation of a "protected" or "special use" 
area restricts the implementation of property rights in 
a forest, the owner has a right to demand a corre
sponding tax relief, receive restitution, or he can de
mand that the state or local community buy the forest. 

Forest roads are of a public character: They are open 
to public, therefore the state contributes to their main
tenaµce. Mostly for environmental reasons, the roads 
to certain parts are exceptionally closed to public. 

Environment Protection Act (1993): Wildlife is the 
property of the state. 

The approval of the Slovenia Forest Service is re
quired before an owner can clear the forest for agri
culture or to build on the site. 

The Forest Act guarantees the close-to-nature work 
with the forest (and with this the preservation of its 
biodiversity) in a way which this article presents, 
through planning and issuing of adequate decrees. We 
believe that the close-to-nature work with the forest 
should be affirmed all over the world to the highest 
possible degree. It should determine that if in a forest 
there is a demand for the preservation of the natural 
structure of trees and the presence of indigenous wild 
animals in a number coordinated with the environ
ment, the owner cannot demand any redemption. 

As the forest space is limited, different countries try to 
ensure that the public has the possibility to enjoy the 
forest environment in different ways. This issue is 
pertinent above all in the countries of the developed 
world and is of expressly social (and political) nature, 
because it is not direct concerned with the preservation 
of the forest. Opinions regarding the matter are differ
ent in Slovenia, and thus we cannot expect them to be 
successfully coordinated on a wider level. Let us pro
pose a rather universal solution: 

• The ban on access to forest and other natural 
spaces, when not the subject of intense use of the 
owner with a certain purpose for property reasons, 
should be adequately taxed. 

• The state should correspondingly contribute to the 
maintenance of roads in public use, or the owner 
should have the right to close them to the public. 

14 Conclusion 

No one knows how long the transition in the countries 
of Central and Eastern Europe will take; such proc
esses are extremely complicated and cannot be under
stood only by knowing some of the facts. The time 
will vary by country, depending on many circum
stances, internal and external. In the first place we will 
all have to overcome the mental patterns which 
formed inside us for almost half a century; that is in 
fact what we call transition. It is perfectly clear today 
that the process won't be fmished as fast as we had 
hoped in the beginning. Only positive thinking and 
strong will can lead us to the desired goals. We hope 
optimism will prevail in people, optimism similar to 
the will of the old pilgrim who set for Himalayas in a 
bad weather. When, on his way, he entered a tavern 
the owner asked him: "How will you reach the top in 
this weather, good man?" And the old man answered 
cheerfully: "My heart is already there, so it's not diffi
cult for the rest of me to follow." 
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Abstract 

Sustainable development is defined as improving the quality of life while living within the carrying capacity of the 
supporting ec05ystem. The paper deals with the evolution of the concept of sustainable development and the technical 
aspects of sustained yield in forest management, such as yield regulation and development of criteria and indicators. 
The causes of deforestation and attempts to restore degraded forests through a participatory approach in India and 
other countries are also described. The paper concludes with a discussion of the key issues and challenges for sus
tainable forestry in the technical arena, along with the socio-economic and policy issues that affect the sustainable 
forest management. 

Achieving sustainable forestry management in pluralistic setting is no doubt an enormous task; but is there any other 
alternative? In order to integrate production objectives without sacrificing environmental concerns, foresters must be 
highly innovative and able to build consensus. Current international and national efforts should concentrate on 
strengthening the forestry sector to achieve this goal of sustainability. Research on resource monitoring, identification 
of criteria and indicators and socio-economic issues should be undertaken immediately, especially in the tropical for
ests. Concerted action and liberal funding by the international agencies, supplemented by initiatives by the state and 
private sector, will help to keep the earth a he~lthy place to live for present and future generations. 

Les aspects techniques de la foresterie et du developpement rural dura
bles dans un cadre institutionnel pluraliste 

Sommaire 

Le developpement durable sert a ameliorer la qualite de la vie tout en respectant la capacite de charge de 
l'ecosysteme. Cet article se penche sur !'evolution du concept de developpement durable et sur !es aspects techniques 
du rendement cons1ant en gestion forestiere, tels que la regulation des rendements et la mise au point de criteres et 
d 'indicateurs. Les causes de deforestation et les tentatives pour restaurer !es forets degradees grace a une demarche 
participative en Inde et dans d'autres pays sont egalement decrites. L'article conclut par un examen des questions et 
des 

1
enjeux cles pour une foresterie durable techniquement par/ant, et des problemes socio-economiques et politiques 

lies a l 'amenagement durable des forets. 

Gerer durablement !es forets dans un cadre pluraliste est incontestablement une tac he delicate; mais y a-t-il d 'autres 
solutions? Afin d 'integrer !es objectif.s de production sans sacrifier les aspects de l 'environnement, les fores tiers doi
vent innover et degager un consensus. Les efforts deployes actuellement au niveau international et national devraient 
se concentrer sur le renforcement du secteur forestier pour atteindre ce but de durabilite. La recherche sur la sur
veillance des ressources, I 'identification de criteres et indicateurs et !es problemes socio-economiques devraient 
demarrer immediatement, en particulier dans les forets tropicales. Une action concertee et des financements a des 
conditions liberales par les organismes internationaux, ainsi que des initiatives de l'etat et du secteur prive, aideront a 
conserver la planete en bon etat pour !es generations presentes et futures. 
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Introduction 

Forestry is an art as well as a science. Until recently, 
foresters were solely concerned with the management 
of forest reserves. With the onset of participatory for
estry management and consequent collaboration, 
decentralisation and democratisation, foresters have 
come out of their shell. The environment has become 
pluralistic to varying degrees with multiple actors such 
as government departments, NGOs, universities, Tree 
Co-operatives, Tree Companies and local bodies. 
While the involvement of these actors has emiched the 
management of natural resources to some extent, it has 
also posed new challenges. The present paper endeav
ours to analyse the technical aspects of sustainable 
forestry in the light of this emerging pluralistic setting. 

The concept of sustainable development 

Sustainable development has l;>een defined as im
proving the quality of life while living within the 
carrying capacity of supporting ecosystems (IUCN, 
1991). The concept of sustainable yield is well in
grained in scientific forest management all over the 
world. Sustainable Forest Management involves tech
nical and economic aspects that lead the forests to 
produce the most and deteriorate the least. In this re
gard, yield regulation is one of the major tasks of the 
forest management. Though the concept of sustainable 
yield in forestry has been quite well known for long 
time, the World Conservation Strategy 1980 first gave 
currency to the term "Sustainable Development". It 
emphasised the sustainable use of species and ecosys
tems, preservation of genetic diversity and also 
maintenance of essential ecological processes and life 
support systems. The strategy of global sustainable 
development was shaped substantially by the 
Brundtland Report (1987). Sustainable development is 
management and conservation of the natural resources 
based on the orientation of technological and institu
tional change in such a manner as to ensure the 
attainment and continued satisfaction of the human 
needs for present and future generations. Sustainable 
development in the agricultural, forestry and fisheries 
sectors conserves (in an environmentally non
degraded condition) land, water, and plant and animal 
genetic resources, in a technically appropriate, eco
nomically viable and socially acceptable manner 
(FAO, 1994). The Global Environmental Facility 
(GEF) was created in 1991 to finance these concerns. 
The Earth Summit (UNCED, 1992) produced Agenda 
21, based on 27 basic principles enunciated in the for
est declaration of the conference. Among others, it 
emphasised two important issues: the development of 
policies to ensure conservation and sustainable devel
opment of the forests, and the need to identify and 
deal with pressures placed on forest ecosystems from 
outside the forest sector. 

Forests have long been looked upon as sources of 
lumber and revenue. The time has come now to under
stand and underscore the contribution of the trees to 
life: the first product of trees is oxygen, the second, 
water, and third, food. The moist and hot tropical for
ests contain an enormous number of species. For 
example, one hectare of primary forests in the Brazil
ian Amazon contains more than 200 species and an 
above-ground biomass of about 300 tonnes (Brown et 
al., 1995). The cutting and burning of forests will 
eliminate most of this biodiversity and release 200 
tonnes of carbon/hectare in the form of C02 and other 
heat-trapping gases (Keller et al., 1991). 

The Commission on Sustainable Development (CSD) 
was created to monitor the implementation of the 
agreements made at UNCED. In April 1995, the Third 
Session of the CSD analysed the root causes and 
cross-sectoral factors that underlie deforestation and 
forest degradation. As a consequence of this meeting, 
an open-ended adhoc Intergovernmental Panel on For
ests (IPF) was created to build a consensus and 
formulate proposals for action. The IPF is charged 
with the responsibility to look at: 

e the progress made on the implementation of the 
forest-related decisions taken at UNCED; 

e present situation and future prospects for interna
tional co-operation; 

e the status of forest research, resource assessment, 
and the development of criteria and indicators for 
sustainable forest management; 

e issues of trade and environment as related to for
est products and services; and 

e the appropriateness of current international or
ganizations and multilateral institutions for 
addressing forest issues. 

The World Commission on Forests and Sustainable 
Development (WCFSD) was formed to: 

• seek solutions that will be acceptable to all 
stakeholders, reconciling both conservation and 
developm~nt concerns; 

• to assist in making institutional and policy re
forms required for sustainable management of the 
world's forests; and 

e to explore ways to increase scientific collabora
tion on the role of forests in stabilising the 
environment. 

Why sustainable development? 

Sustainable development is required to maintain the 
life support system and the quality of life. The concern 
for sustainable development is for both tangible and 
intangible benefits from the forest. The concerns could 
be local (such as fuel wood, fodder, non-timber forest 
produce, soil and water conservation, and consequent 
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agricultural development) or global (the influence of 
forests over climate, rainfall and biodiversity conser
vation). 

Local concerns 

Firewood 
The Working Group on Energy Policy in India indi
cates that fuel wood consumption is currently 133.1 
m. tonnes. Future projections suggest that by 2004-
2005, there will be 1046 million people in India, with 
an estimated fuel wood requirement of 312 m. tonnes 
(ICFRE, 1993). Removal of firewood is the single 
major cause for forest degradation. In Tamil Nadu, 
over 700,000 tonnes of fuel wood and small timber is 
removed annually by over 100,000 villagers (TNFD, 
1988). 

Fodder 
The current availability of green and dry fodder in 
India is estimated at 224.08 and 231.05 million tonnes, 
respectively; by turn of the century, demand is ex
pected to rise by 575 and 356.8 million tonnes, 
respectively (ICFRE, 1993). 

Soil and Water 
Forests play an important role in soil and water con
servation. Priority should be placed on the protection 
and planting of soil-building, soil-improving and wa
ter-conserving species, rather than soil-depleting and 
water consuming species like pines, poplars and 
eucalyptus. 

Non-Timber Tropical Forest Produce (NTFP) 
Non-Timber Forest Produce has an immense role to 
play in shaping a rural economy of India. With a 
changing forest management profile in favour of eco
friendly products, the participatory management of 
forest areas can make a valuable contribution. Neem 
products are used as medicine, pesticides and fertilis
ers. But proper collection, processing and suitable 
marketing efforts are required to realise the full po
tential ofneem products (Rastogi, 1995). Collection of 
NTFP has a potential to generate 40 million man-years 
of employment for tribals in India (Kulkarni, 1989). 
The proper identification of traditional or new prod
ucts using NTFP and the development of secure 
supplies and market acceptance are the needs of the 
hour. One of the most common assumptions about 
NTFP is th~t their exploitation has only minimal im
pact on forest tropical trees. Instead, several ecological 
characteristics (high-diversity and low-density of 
transpecific individuals, the strong reliance on animals 
for pollination and seed dispersal, and the high mor
tality and low success at the seedlings stage) suggests 
that sustainable exploitation of NTFP a more difficult 
proposition than it might appear. Destructive harvest
ing or intensive collection of fruits and seeds can 
gradually eliminate NTFP species from the forest. To 

minimise these impacts, a six-step process for moni
toring the sustainability of NTFP harvest has been 
proposed (Peters, 1997). It includes: 

• Species selection; 
• Forest inventory; 
• Yield studies; 
• Regeneration Survey; 
• Harvest assessment; and 
• Harvest adjustment. 

Who will do the monitoring after experts have left or 
the projects are closed? If the local expertise is avail
able, participatory monitoring may be ideal. Who will 
pay for forest inventories? The expenditure on such 
inventories may be treated as a fixed cost in view of 
long-term sustainability (Peters, 1997). 

Global concerns 

Climate 
Protection of the atmosphere and the reduction of 
greenhouse gases are important current environmental 
issues. Cessation of deforestation and annual affore
station of 2 million hectares, as targeted in India, can 
potentially remove as much as 12 million tonnes of 
carbon from the atmosphere annually, and also yield 
15 cubic meters of wood per hectare per year (ICFRE, 
1993). 

The forests have a crucial role in the global cycling of 
carbon. Land use is inextricably linked with atmos
pheric changes, and therefore may have far reaching 
effects on forest biodiversity and other biological re
sources, impacting equally on agriculture, the most 
vital of all economic activity. 

Rainfall 
The evidence from the Amazon basin of South Amer
ica suggests that a rainforest returns as much as 75% 
of the moisture that it receives back to the atmosphere 
through the process of evapotranspiration and the 
forming of new rain clouds (Meher-Homji, 1989). 
Forests attracts more rainfall than plantations. A re
duction in the rainfall over 60 years from 1415 to 
1200 mm. and the number of rainy days from 106 to 
89 has been associated with the declining forest cover 
in Ootacamund of the Nilgiris district. Forests influ
ence convection rains, which are important for 
sustaining crops. The Chhota Nagpur plateau of Bi
har, which had large areas under forest towards the 
turn of the century, used to receive frequent afternoon 
showers during summer which favoured tea planta
tions. Despite no apparent reduction in monsoon 
rainfall, the destruction of private forests brought 
about a considerable decrease in the afternoon show
er:s, which led to the disappearance of the tea gardens. 
The removal of vegetative cover increases water 
movement, soil erosion and nutrient loss, and de-
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creases evapotranspiration and total ecosystem pro
ductivity (Jordon, 1987). 

Conservation of' biodiversity 
The term biodiversity is defined as diversity of genes, 
species and ecosystem, corresponding to three funda
mental and hierarchically-related biological levels of 
organisation (UNEP, 1992). Species diversity repre
sents the variety and variability of plant and animal 
species in our planet. India has a wide variety of bio
mass and habitats ranging from hot desert to evergreen 
forests, including alpine pastures and cold deserts. 
Inclusion of taxa from Palaearctic, Indo-Malayan, 
Indo-Chienese and Ethiopian Biogeographic realms 
has made this region one of the twelve mega-diversity 
areas of the world. Thus with 2.2% of the world's land 
area, India has 6% of the world's species of flowering 
plants. India also has a high degree of endernism (sec
ond only to Australia), with 3,169 endemic species in 
the Himalayas and 2,045 in peninsular India (ICFRE, 
1993). 

In a global overview of forest conservation, Iremonger 
et al. (1997) of the World Conservation Monitoring 
Centre have expressed that with the exception of In
sular South-East Asia, all geographical regions have a 
substantial number of ecological zones with less than 
10% of the extant forest cover protected. The ecologi
cal zone with the least of its forests protected was the 
subtropical broadleaf, semi-evergreen forests of the 
Middle-East. In terms of absolute area, the greatest 
amount of protected forests area are in the tropical 
moist broadleaf forests of South America, the next 
largest in the Boreal forest/taiga zone of North Amer
ica. The 10 major global regions defined for this study 
varied from having 16.61 % of their forests protected 
(Insular South-East Asia) to 1.84% (Russia). 

In India, the protected areas for in situ conservation 
covers 23.45 m. hectares spread over 77 National 
Parks and 426 Wildlife Sanctuaries, including 18 tiger 
reserves. There are also 14 biosphere reserves. Indian 
forests are rich in medicinal plants being used tradi
tionally by various indigenous systems of medicine 
like Ayurveda, Siddha and Unani. A participatory 
assessment of floral diversity with special reference to 
medicinal plants was undertaken at Kollihills and 
Javadis (Balaji and Rajasekar, 1997). Biodiversity 
assessment and monitoring involving the local people 
is important for sustainable use of this valuable re
source. 

Forest management for sustained yield 

In all countries, the character of forest vegetation 
mainly depends on soil, climate and the actions of 
man; in India, the greater or lesser degree of moisture 
is perhaps the most important element in this respect 
(Brandis, 1897). Forest management must be based on 

the science and skills of geology, pedology, botany, 
ecology, silviculture and economics in the selection 
and treatment of vegetation; and on engineering and 
marketing in the harvesting, extraction and preparation 
of crops (Brasnett, 1953). 

A forest working plan is a document that guides tech
nical forestry operations of a forest division for a 
period of ten years. This tradition has been in exis
tence for over a century in India. The objects of 
management, which can be broadly categorised into 
production, protection and social objects) form the 
essence of any forest working plan. However, these 
objects could vary in their terminology and relative 
degree of importance across the globe. 

The production objectives emphasise the importance 
of production and productivity of tangible goods such 
as timber, pulpwood and NTFP. The protection objec
tives encompass environmental stability, water 
harvest, biodiversity conservation, and soil and mois
ture conservation, among other factors. The social 
objectives include enhancement of the quality of life, 
employment, and the concerns of tribals and indige
nous people, as well as cultural and heritage values of 
the forests. Forests can perform either one or more of 
these objectives to varying degrees. 

Forests may also be classified into following three 
categories. 

• Forests for conservation of biodiversity: these 
include protected areas like tiger reserves, na
tional parks, wildlife sanctuaries and reserved 
forests. The stakeholders are foresters, conserva
tionists and forest dwellers. 

• Forests for community use: these include village 
common grounds used by the people for their 
daily needs, such as fuel wood gathering and cat
tle grazing. Stakeholders are villagers and tribals. 

• Forests for commercial use: those used for grow
ing plantations for industries; wastelands may be 
reclaimed at high cost; stakeholders are mainly 
industrialists. Incidentally, even the so-called 
wastelands shelter some biodiversity (Meher
Homji, 1997). 

Normal Forests 

A "normal forest" is an ideal forest condition, which 
serves as standard for comparison. It is a forest which, 
for a given site and the given objects of management, 
is ideally constituted regarding growing stock, age
class distribution and increment, and from which the 
annual or periodic removal rate of produce can be 
continued indefinitely without endangering the future 
yield. A forest may be either overstocked or under
stocked with reference to normal growing stock. In 
some cases, volume may be normal but age class may 
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be abnormal. In such cases, conversion of forest to 
normalcy is very difficult, and it may be necessary to 
suspend sustained yield, and the sacrifice of materials 
due to decay and unsoundness may be unavoidable. A 
sub-normal increment of produce production may be 
due to the effect of fire, disease, etc., or because of 
poor density or due to excessive over-mature timber. 
Normalcy under such situations can not be achieved 
without sacrifice of material (Brasnett, 1953). 

Rotation refers to the number of years fixed by the 
working plan between the regeneration and final fell
ing of the crop. There are various types of rotations; 
the c01mnon rotation based on maximum volume pro
duction yields the greatest quantity of material per unit 
area. In case of trees like sandal wood, physical rota
tion coinciding with the natural life span of the species 
is adopted. The financial rotation yields the highest net 
return on the invested capital and is more suitable for 
plantations. For commercial forestry, the rotation shall 
be a combination of technical and silvicultural rota
tion, tempered by market demands and essential 
economic considerations (Shrivastava, 1997). 

Yield Regulation 

Yield regulation is aimed at the determination of the 
yield and the prescribed means of realising it. The 
objects of yield regulation are: 

• to cut the crop at maturity to obtain maximum 
yield of the desired produce; 

• to cut, approximately, the same quantity of mate
rial annually or periodically, so as to limit the area 
to be felled to that which can be regenerated. 

Based on the growing stock, increment, objects of 
management and the silvicultural system, the yield 
may be dete1mined by area control method, volume 
control method, or both. A brief review of the few 
classical methods relevant to temperate as well as 
tropical forests is given below (Brasnett, 1953, Shri
vastava, 1997). While area and volume methods are 
more relevant to plantations, Quantier bleu method is 
applicable to shelter wood and selection forests. The 
Brandis method is quite often followed in tropical 
countries like India. 

Area and volume are inherently complimentary. The 
area control method is easy to apply: the area is di
vided into annual coups as per the rotation period. In 
volume control, the cut is determined through the vol
ume and distribution of growing stock and its 
increment. Foresters have developed numerous for
mulae for determining the annual cut by different 
volume methods, starting with Von Mantel's formula, 
in which the annual yield is calculated by dividing 
actual volume of growing stock by half of the rotation. 

Yield regulation by volume, basing "Tree" as unit 
(Brandis method) is suitable for extensive tropical 
forests where only few species, such as teak, are sale
able and where selection felling is the rule. Yield 
regulation by volume is based on the number of trees 
in various diameter/girth classes and time taken by 
them to pass from one class to the next, with or with
out consideration of volume. This method allows to 
the forester to ascertain, as quickly as possible, the 
number of trees of exploitable girth (Class I trees) 
which could be removed annually without endanger
ing future yield. The potential number of trees for 
annual harvest is calculated by multiplying the actual 
numbers in each girth class with survival percentage 
of that .class. In Smythies' safe-guarding formula, the 
number of selection trees is expressed as a percentage. 
The removal of selection trees depends on silvicultural 
availability and the extent of natural regeneration pre
sent. If it is revealed that the regeneration is not 
keeping pace with the felling, further felling is de
ferred or discontinued until such time that 
regeneration in the felled areas gains momentum. 

The problem of sustainable management arises from 
the difficulties in co-ordinating the four elements in
volved: 

• Ascertaining the increment 
• Identifying the appropriate part of the forest to be 

felled as equivalent to the increment 
• Replacing that part of the forest to be felled in 

conjunction with the harvesting operation 
• Causing minimal damage to other goods and 

services of the forests. 

The first three are addressed by the yield regulation, 
the fourth by low-impact harvesting. The concern is 
now with maintaining the forest and all of its values, 
rather than just its wood producing capacity (Leslie, 
1994). What is a sustainable harvest could always be 
debated; it could vary with the objects of forest man
agement. Senanayake (1989) has suggested using a 
planting-to-cutting ratio as a tool. He distinguishes 
three types of forest management: 

• Conservation forestry for the management of wild 
or natural areas 

• Analog forestry, which creates a physical struc
ture similar to the climax forests, and 
encompasses the diverse forms of tree farming 
such as village forest, forest gardens, mixed tree 
farming, etc. 

• Industrial forestry, which is the fastest way to 
produce fuel wood and timber on a large scale. 

Only a few species have been identified as low
maintenance and capable of achieving rapid growth 
rates. When planted as monoculture for the production 
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of biomass, these forests are ecologically-poor substi
tutes for natural forests. 

The planting to cutting ratio is R = E x F, where E 
represents weighted net annual increment in the forest, 
while F represent the area of existing stands. He has 
also equated Pl= 2P2 = 4P3, where Pl, P2 and P3 are 
the increments in conservation forests, analog forests 
and industrial forests, respectively. In other words, 
conservation forests are twice as valuable as analog 
forests which in tum are twice as valuable as industrial 
forests. It also reflects the progressively higher costs 
of establishing conservation and analog forests. Na
tions with a very low planting and cutting ratio should 
respond with a massive planting or conservation pro
gramme, and should be discouraged from exporting 
any timber or fuel wood (Senanayake, 1989). 

Criteria and Indicators for Sustainable Devel
opment 

How to fix standards for sustainable development and 
measure the deviation, if any? What are the broad cri
teria and individual indicators that could be used for 
arriving at such standards? The answers to these ques
tions are neither easy nor complete. However, lots of 
effort has gone into identification of the criteria and 
indicators. Some of these are dealt with here briefly. 

The early systems for sustainable management were 
developed for temperate forests. They were simple 
and aimed at sustaining volume or value production, 
or retaining forests for protection. The sustainability 
concept became more complicated when other goods 
and services - climate stability, water conservation, 
etc. - were to be considered simultaneously with pro
duction requirements and the protection functions. 
This intricacy became further accentuated when atten
tion was focused on the more complex tropical forests. 

Different agencies/conferences, such as ITTO, Soil 
Association, Smartwood Programme, CIFOR, The 
Helsinki Ministerial Conference and Montreal Proc
ess, etc., have produced a number of approaches to 
criteria and indicators. The working group for the 
Montreal Process have agreed to seven criteria: 

• Conserving biodiversity 
• Maintaining the productive capacity of forest eco

systems 
• Maintaining the health and vitality of forest eco

systems 
• Conserving and maintaining water and soil re

sources 
• Maintaining the forests' contribution to the global 

carbon cycle 
• Maintaining long term multiple socio-economic 

benefits to meet the needs of society, and 

• The existence of the legal, policy and institutional 
frameworks that facilitate sustainable forest man
agement. 

The identification of social, economic and cultural 
indicators for the last two criteria has proven difficult. 
The harmonisation of the criteria and indicators devel
oped by each process is still pending (IWOKRAMA, 
1996). Lack of reliable research data (especially for 
the complex tropical forests) is a serious impediment 
in applying any standard of criteria and indicators. The 
development of criteria and indicators related to forest 
management has been reviewed recently (Lammerts, 
Van Buren and Blom, 1997). A hierarchical frame
work with four levels (principles, criteria, indicators 
and verifiers) has been proposed for the formulation of 
sustainable forest management standards. 

Parameters that are of importance for a region, a 
country or a management unit are to be specified in a 
manner that clearly distinguishes one parameter from 
another. There should also be a well-defined path from 
principles through criteria to indicators. The verifiers 
should specify sources of information for the indica
tors. Norms should be established to provide reference 
values - target values or minimum acceptable values 
for indicators. 

Ravi Prabhu et al. (1996) have described the develop
ment of a method used for testing criteria and 
indicators for sustainable forest management and its 
implementation in five test areas. They analyse the 
similarities and differences in the results of three com
parable tests. Based on the first phase of the project, 
the criteria and indicators resulting from the tests re
late to: 

• Policy planning and legal environment within 
which forest management takes place 

• Social environment within which forest manage
ment takes place 

• Sustainable production of goods and services 
from the forest 

• Maintenance of ecosystem integrity 

The criteria and indicators are particularly important 
in two areas: at the national and sub-national level 
they can guide the development of policies and legis
lation, the refinement of forest management systems 
and the concentration of forest research; at the inter
national level, they provide information and 
understanding about the extent and quality of the 
world's forests, and help to monitor their develop
ment. 

Some criteria counteract each other, making it neces
sary to weight them in order to arrive at acceptable 
trade-offs. Further, the process of developing criteria 
and indicators is dynamic, changing continuously ac-
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cording to national aspirations regarding the forests, 
local needs for forest goods and services, and also on 
the improved and wider knowledge of forest dynam
ics. 

Dealing with the application of social net benefit crite
ria to the joint production of a variety of forest goods 
and services, Ferguson (1996) identifies six thorny 
issues governing conservation and development: 

• the pervasiveness of joint production 
• the occurrence of joint costs 
• the existence of external cost and benefits 
41 the presence of risk and uncertainty 
41 imperfection in the markets concerned, and 
41 the critical part that time plays in most aspects of 

production. 

He deals with conflict resolution at the levels of na
tional, sub-national and site planning. The conflict 
resolution at the national level includes international 
agreements, national policy and institutional struc
tures. At the regional level, conflict resolution consists 
of a discussion about sustainable forest management 
and planning for wood production and other forest 
uses, with public participation and planning guide
lines. At the site-level, the discussion about codes of 
forest practices is confined to a pre-harvest survey, the 
establishment of local reserves, the delineation of 
boundaries, and the selection of a silvicultural system. 
Economic considerations will have to be tempered 
with public preferences expressed through political 
processes (Ferguson, 1996). 

Present Scenario 

Unsustainable use 
Population pressure, overgrazing, forest fires, en
croachment and diversion for other uses, etc. have 
lead to unsustainable use of forests in the developing 
world and degraded a substantial extent of the forests 
degraded. Bangladesh, for example, loses 3% of its 
forests every year! (Rasheed, 1995). In India, over
grazing has been one of the major contributors to 
forest degradation: India's forests have a carrying ca
pacity for grazing 22 million livestock; they support 
ten times that number. Another cause of degradation is 
the sweeping of the forest floor for fuelwood and ma
nure. Studies in Brazil and South Africa show that one 
hectare of forest requires 7 tonnes of forest biomass to 
be recycled every year to maintain its growth (Chatur
vedi, 1997). 

Deforestation 
Unabated deforestation is the single most important 
issue in tropical forests. It includes the clearing of 
forests for other land uses such as subsistence agri
culture, construction of reservoirs, encroachment, etc. 
Tropical forests are being lost at the rate of nearly 16 

million hectares every year. The serious outcome of 
this is felt in displacement of the tribals and indige
nous people, loss of biodiversity, destruction of forest 
ecosystems, loss of wildlife habitats, loss of forest 
capital, accelerated soil erosion, and permanent loss in 
agricultural productivity. Quite often these forests are 
cleared for subsistence agriculture, but the tragedy is 
that these lands are incapable of serving as agricultural 
lands or pastures on sustainable basis. The destroyed 
forests bring untold misery for the local people, and 
fail to perform their normal ecological functions. The 
destruction of forest cover in western parts of Madhya 
Pradesh, particularly Jhabua and Khargone, has cre
ated unprecedented water scarcity in the Malwa 
plateau, which was once described as 'a land where 
one found water and bread at every step' (Buch, 
1981). 

In India, diversion of forest lands for non-forest uses 
has been considerably checked by promulgation of the 
Forest Conservation act 1988. The forest land diverted 
per year has come down from 150,000 hectares to 
16,000 hectares. Population pressure, shifting cultiva
tion, illicit cutting of wood for timber and firewood, 
and overgrazing are other causes of degradation and 
depletion of the forests. 

Deforestation has been a serious problem in Bangla
desh for the past four decades. The main causes are 
illegal logging, demand for fuel wood and farmland 
encroachment. Bangladesh loses 3.3% of its forest 
lands every year. Participatory forest management has 
been introduced with the two objectives of encourag
ing new plantations and generating income and 
creating jobs for the rural poor. Landless and marginal 
farmers are involved in the task (Rasheed, 1995). 

The tropical rainforest zones comprise 718 million 
hectares, or 38% of the total forest areas in the tropics. 
The deforestation rate in this area is approximately 
0.6% of the zone per year. Forests in the dry and very 
dry zones, having .only 500 to 1000 mm. of yearly 
rainfall, cover 238 million/hectares, or about 12% of 
the total tropical forested area. They are being defor
ested at 0.9% per year. 

Reversing the process of degradation 
When vegetation .does not satisfy the three conditions, 
(i) exerting influence on the local climate; (ii) main
taining water regime; and (iii) providing shelter for the 
wildlife, besides producing wood; it should be placed 
in the category of degraded vegetation. Several dis
tinct physiognomies within this broad definition range 
from scattered shrubs in a "wasteland" landscape to 
thickets, scrub-jungles on the one hand, to shrub
savannah and tree-savannah on the other. Raising 
plantations of fast growing species around the villages 
would give the thickets and scrub-jungles a chance to 
evolve further and eventually attain forest physiog-
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nomy (Meher-Homji, 1996). Watershed development 
of the degraded forests with the participation of the 
local people has paid rich dividends in the reversal of 
the degradation process. 

Watershed approach 
Auroville, near Pondicherry, is a typical case study in 
the regeneration of a degraded arid area through appli
cation of watershed consciousness; the two principal 
methods used were systematic overall water and soil 
conservation measures followed by the planting of 
trees suitable to the limitations of the climate and the 
state of the soil. Acacia holosericea, an Australian 
species, has shown excellent results in reclamation of 
badly eroded areas at Auroville. Perennial lemon grass 
and vettiver fruit trees (such as passion flower) are 
grov.m to promote remunerative cottage industries for 
the production of vettiver essence, citronella oil, pas
sion flower fruit juice, etc. 

The degradation process has been successfully re
versed. The reasons for success has been identified as 
choice of species, soil and water conservation, transfer 
of knowledge through education, and above all, an 
individual commitment to becoming a model of vol
untary simplicity and appropriate living, using as little 
as possible of the remaining natural resources of the 
earth (Pouyet and Pouyet, 1989). 

Indian Scenario 

Participatory Approach 
Participatory Forest Management envisages better 
conservation and utilisation of degraded forests with 
the active participation of the local people. Participa
tion, collaboration, the building of village-level 
institutions, decentralised micro-planning, capacity
building empowerment of women and the downtrod
den are addressed in this approach. Moreover, 
minimising the people's over-dependence on forests 
through alternate income generation activities, and 
sustainable use of forests are part of the Joint Forest 
Management Programme implemented in India. 

In dimensions, India ranks as the seventh largest 
country in the world, with a spread of 3287.3 thousand 
square kilometres. It haS' an overbearingly large 
population (845 million in 1991, second only to 
China). In number of cattle and domestic animals, it 
tops the list. The overall forest area, according to the 
latest estimate (1991) stands at 640. 70 thousand 
square km., or 19.49% of the country's geographical 
area, a marginal increase over the last inventory. 
However, the per capita forest area is abysmally low, . 
at 0.075 hectare. Forests and woodlands have a major 
role in contributing to the well-being of the rural 
masses who represent about 75% of the country's 
population; the economy of rural people is basically 
biomass-based, and forests and forest produce con-

tribute sizeably, either directly or indirectly (ICFRE, 
1993). 

With the onset of participatory approaches in forestry, 
the local communities are increasingly involved in 
natural resource management. So far, 16 state gov
ernments in India have passed resolutions to facilitate 
the involvement of village communities in regenerat
ing degraded forests (Ajaykumar and Kaul, 1996). 
Several case studies of collaborative management of 
forest resources to achieve the twin goals of develop
ment and conservation, such as community forestry, 
Joint Forest Management, Participatory natural re
source management, environmental stewardship, co
management of protected areas and integrated conser
vation development projects are quite well known. 

People's participation is elicited to restore the de
graded reserve forests under the Interface Forestry 
Programme, implemented in 1988 by the Tamil Nadu 
Forest Department. The programme is aimed at tack
ling the biological, hydrological and sociological 
aspects of forest degradation. The available root stock 
is supplemented with gap planting with species chosen 
by the peoples. The programme is undertaken on a 
watershed basis, and the area is divided into an upper 
Eco-restoration zone, a middle asset-creating zone and 
a lower interface zone. 

The Interface Forestry Programme, with the support of 
local people, was quite successful in rescuing the de
graded forests. Forests in Ayyalur, Salem and 
Thiruvallur, where the programme began, have regen
erated very well. There is also perceptible 
improvement in the agriculture, due to improved water 
harvest. As a consequence, sizeable fallow lands have 
been brought under cultivation and in cultivable lands, 
the cropping intensity has even been improved. An 
economic analysis of participatory forest management 
through Interface Forestry Programme in Jalluthupatti, 
India, showed positive NPV, improvement in agricul
ture, water availability, literacy and employment 
(Balaji, 1997). 

In spite of the success of the Interface Forestry Pro
gramme in certain areas, several questions remain 
unanswered. The success of the programme is not uni
form in all watersheds; it was successful in those 
vi11ages where the dependency JeveJ of the people on 
forests was very high. In those programme areas close 
to cities and towns, the forest could not provide a level 
of employment that would satisfy the expectations of 
the people, and the programme failed. Among the im
portant concerns that need further attention: 
formulation of site-specific microplans, silvicultural 
measures to achieve higher productivity of economi
cally important species, development of sustainable 
institutions, capacity building, buffer zone develop
ment, alternate income generation activities, 
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decentralised participatory execution of work, and 
transparency in operation. There are, however, a num
ber of case-studies in India (such as the Arabari 
experiment in West Bengal, and the Harda experience 
in Madhya Pradesh), where participatory forest man
agement has improved forest conservation as well as 
quality of life of people. 

Participatory forest management involving forest pro
tection committees (as originally in the Arabari 
experiments) is used as a tool for maintenance of 
biodiversity in West Bengal. Analogous models for 
plantation forestry which simulate natural forests are 
prescribed for the maximum number of species. Mod
els for good areas of sal forests and for mangrove 
forests restoration have also been attempted (Lahiri, 
1994). 

The Indian Thar desert, with its great biological im
portance in supporting unique endemic species of 
desert flora and fauna, is severely affected. Indigenous 
technical knowledge regarding forest and wildlife 
protection and management available in this area will 
have to be incorporated in the future programmes of 
Natural Forest Resource Management. The strategies 
which centred on joint forest management and a wa
tershed/cluster approach with the aim of enhancing 
land productivity have proved a powerful tool in com
bating desertification and improving the socio
economic conditions of the people of Rajasthan 
(Upadhaya and Kapoor, 1997). Brief accounts of par
ticipatory approaches in Nepal, Mexico and Tanzania 
follow. 

After continuous decline over the last four decades, 
the forest resources of Nepal are now showing signs of 
rejuvenation. One of the main reasons for this has 
been the active participation of community groups in 
carrying out long term investment, development, man
agement and utilisation of forest resources under a 
new type of forest management system called User 
Group Forestry (Karki, 1995). This programme is 
rooted in Nepal's indigenous system of assigning local 
people the full authority of managing the resources. 
More than 3000 user groups are currently engaged in 
managing about one hectare of primary and secondary 
forest for each family of six. An evaluation carried out 
in two of the leading districts in the Midhills area 
(Palpa and Kaski) showed that while the handing over 
of the forest was yielding positive results in terms of 
forest resource growth, several factors needed to be 
more seriously understood by the planners in order to 
achieve long-term sustainability. Important socio
economic variables identified were: 

• well-protected and stocked forests 
• absence of disputes 

• self-sufficiency in forest products, the existence 
of a common forest development fund, existence 
of an indigenous forest management system 

• sufficient provisions for achieving equity, a high 
degree of participation; and 

• maximum user satisfaction. 

Sustainability was examined based on the sustained 
yield concept. Sustainable forest management, as per
ceived by the people, included recognising the limits 
of forests to withstand needs and striving for the 
maximum level of production of goods and services 
within these limits. The equity aspects included the 
distribution of benefits commensurate with investment 
in terms of traditional inheritance, protection and con
tribution (Karki, 1995). 

In the forest eijdos (communities) of South-east Mex
ico, are cited as a successful examples of the 
participatory approach and an alternative model of 
tropical forest management. Here the forest land is 
leased to the communities through non-transferable 
ownership, under defined conditions (Richards, 1992). 

In Tanzania, although land and tree tenure relations 
encouraged tree planting activities, the sample villages 
studied lacked recognised land-use plans. Cattle routes 
were the main source of the land use conflicts between 
farmers and herders. Both traditional and modem vil
lage institutions (such as the Village Government) 
were involved in afforestation programmes (Francis, 
199 5). Successful Participatory Fores try requires the 
adoption of the best possible technologies, including 
indigenous forest technologies. Tree improvement 
methods, alley farming, silviagriculture, silvipasture, 
home garden, etc. have been described as some of the 
technologies used (Tamale, 1995). 

Alternative models 

Apart from Joint Forest Management involving the 
people, certain alternate models such as one involving 
wood-based industries in afforestation of degraded 
forests in India are discussed below. The ecological 
stewardship project and forest ecosystem management 
in the USA and successes in Slovenia and by Timber 
companies in Sweden in managing forests for multiple 
use should be emulated in developing countries. A 
detailed account of forest management East
Gippsland, Australia, integrating production objectives 
with environmental concerns, is given towards the 
end. 

A plan to involve the user industry in afforestation of 
wastelands has been proposed in India. This could 
become a model of public-private partnership, with 
the selection of the forest as the joint responsibility of 
the Forest Department Corporation and Industry. Only 
forest areas with a density of up to 10% are to be 
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leased out for 30 years. Local communities will have 
the right to decide on 20% of species to be planted in 
each plot; management will be by the Forest Depart
ment, and the entire cost to be borne by Industry. 
Grass growing on the plot and lops and tops below 5 
cm. in diameter are to be supplied to the villagers at 
no cost. While Industry was entitled to benefit from 
only 75% of the afforested plot, local communities 
were to receive fuelwood and fodder from 20% of the 
plot and own 5% of the Forest Corporation. However, 
environmentalists have voiced a strong concern that 
the local communities would not derive enough bene
fit from such a programme (Meher-Homji, 1996). 

The management practices of Burkino Faso project 
include: 

• effective and voluntary participation of rural peo
ple, 

• conservation and enrichment of forest formations, 
especially those \Vhere growing stock exceeds 10 
cubic meters per year, 

• creation of economically self-sufficient forest 
industries co-managed by the farmers and the for
est services, 

• close co-operation with the private sector respon
sible for transporting fuelwood and its marketing 
to customers, 

• use of economic and social dynamics triggered by 
forest management to support the organisation of 
livestock breeding and agriculture including land 
use in the village areas. 

Management units of 2000-4000 hectares are made 
with 15-year rotation. Harvesting regulati.ons limit 
wood extraction to the level of 50% of the growing 
stock. Enrichment planting, maintenance of forest 
roads and fire prevention and control are also taken 
care of in this model. 

The Ecological Stewardship Project (ESP) in the USA 
encourages a public-private partnership to develop a 
common reference for ecosystem management. The 
principal objectives of the ESP are: 

• to develop an information framework to help fed
eral agencies implement ecosystem approaches to 
natural resource management on public lands; 

• to provide a comprehensive, peer-reviewed refer
ence covering thirty topics in science, economics, 
social systems and information management that 
are relevant to ecosystem management; and 

• to catalyse and support other efforts to accelerate 
the implementation of effective ecosystem ap
proaches on federal lands and waters. 

Nearly 400 researchers and natural resource managers 
from government, industry, universities and non
governmental organisations (NGOs) are involved in 

60 author teams that are documenting the current state 
of scientific knowledge and management experience 
related to ecosystem management (Sexton, Johnson 
and Szaro, 1997). 

A project of the USDA called for a new perspective 
for managing national forest systems in the USA, with 
four primary objectives: 

• To learn how to better sustain the ecosystem at 
multiple geographic scales for a richer variety of 
current and future benefits and uses 

• To improve public participation in resource deci
sion-making 

• To strengthen teamwork between researcher and 
resource manager in carrying out adaptive land 
and resource management 

• To integrate all aspects of land and resource man
agement (Salwasser, MacCleery and Snellgrove, 
1994). 

Close to nature forest management in Sweden 

With less than 1 % of the world's closed forests, Swe
den accounts for 4% of world's paper production 
(Hagglund, 1996). Economic development has been 
accompanied by a steady increase of forest resources. 
Part of the reason for this success is that Swedish For
estry has evolved in an environment that is largely 
characterised by positive industrial, economic and 
social conditions; other reasons include consensus and 
stability in the political process affecting forestry, ef
fective marketing strategies, extension services, 
subsidies, operation sources and negligible population 
pressure. 

Swedish strategy for the conservation of biodiversity 
is based on a combination of multiple-use forestry and 
protection of areas. Alternative harvesting methods are 
applied mainly in areas with high economic value 
where final felling should be avoided due to environ
mental considerations. There is always some quantity 
of trees upon which, for instance, lichens can live in a 
relatively undisturbed micro-climate. Harvesting ma
chines are also used to create high stumps on felled 
areas. By cross-cutting the tree some meters from the 
ground, a vital living space is created for insects and 
hole-nesting birds (MSSRF,1996). 

Fifty-three per cent of the land area in Slovenia is 
covered with forests, which ranks it as the third most 
forested country in Europe (Begus, 1997). Multiple
use forest management is much more demanding than 
mere timber production. Silvicultural measures are 
carefully planned, co-ordinated in time and space and 
well carried out. Due to their ecological and social 
functions, private forests, too, are of importance to the 
public interest. Therefore the state has introduced a 
special legal status and protection for them. Full tim-
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ber production has not been achieved in Slovenia. 
Average site potential is 8.3 cubic metres per hectare, 
whereas the actual current annual increment is only 
4.9 cubic metres per hectare, constituting only 61 % of 
the site potential. With respect to degraded forests, 
prevention of the causes of degradation, forcing those 
responsible for damage to rectify the causes, and co
operation among forest owners, the forest service and 
administrative parties are worth emulation. 

Integration of production and conservation 
objectives - Australian model 

The Forest Management Plan of East-Gippsland in 
Australia suggests how to integrate broad conservation 
concerns with sustained production. It divides forest 
areas into conservation areas and forest management 
zones. Publicly-owned forests in East Gippsland cover 
approximately one million hectares in vast, contiguous 
tracts stretching from the Bass Strait to the Australian 
Alps and from South-eastern New South Wales to 
Central Gippsland. The State Forest has an important 
role in complementing the management of national 
parks and other reserves for conservation, recreation 
and a growing tourism industry. State Forest also sup
plies a third of Victoria's annual saw log harvest and 
protects catchments from which local communities 
draw clean water. 

The major challenges addressed in this plan are in 
meeting a number of conservation and resource use 
requirements, including the Flora and Fauna Guaran
tee Act 1988, the National Forest Policy Statement, 
current saw log licence commitments to the timber 
industry and the sustainable yield requirements of the 
Forests (Timber Harvesting) Act 1990. The strategy of 
the plan has three main strands: 

• Conservation guidelines specify minimum levels 
of planned protection to be provided for natural 
values in State forests, taking into account the 
extent of those values in national parks and con
servation reserves. They provide a systematic 
basis for zoning decisions in State forests, and 
therefore introduce stability into the process for 
balancing conservation with timber production 
goals. Forest management zones set priorities and 
permitted uses in different P.arts of State forests. A 
process for reviewing management strategies and 
zones will enable progressive refinement of the 
plan in response to new information and devel
opments in natural resource management. 

• In East-Gippsland, minimum levels of protection 
of 30% to 90% have been set for each of the 44 
vegetation classes according to their rarity in the 
landscape. Buffers are left between logging 
coupes and rain forests. The highest level of pro
tection is provided in sub-catchment areas. 

Formal protection is provided for 67% of the total 
area of old-growth forests. Conservation guide
lines have been established for key threatened and 
sensitive catchment species in State forests. For 
instance, long-footed Potoroos, sooty and masked 
owls and rare butterflies are specially protected. 

• Production and protection have been given ade
quate importance in the plan. Saw log supplies 
will be maintained at current levels until around 
2030. Targets have been set for the annual area to 
be harvested in each major forest type in order to 
redress a past bias towards the higher-elevation 
and most productive forests. A schedule is estab
lished to ensure that all harvested coupes are 
adequately regenerated. Harvesting of minor for
est produce will be integrated with saw log 
production. The Betka and Rocky River catch
ment have been placed in the special management 
zone in recognition of the priority that domestic 
water supply considerations are to be given in 
these· areas. Priorities are established for control 
of pest plants and animals in State forests to com
plement the efforts of private land owners and 
ensure an integrated approach across all public 
lands. Protection of Heritage sites, landscape 
value and Aboriginal areas is given significance 
in the State forest plan and managed appropriately 
(DCNR, 1995). 

SWOT Analysis of pluralistic setting 

There are a number of perspectives about the role of 
the forest ecosystem and its management in the plu
ralistic environment. The carrying capacity of the 
forest and sustainable yield could be predicted by 
technological methods. But under the participatory 
approach, in which the interests of the people, NGOs 
and environmentalists can vary, is there any threat to 
the concept of sustainable yield? Are there many al
ternate management plans, apart from those calculated 
traditionally by the foresters? What is the role of tech
nical managers when the conflicting interests of the 
community do not match the rate of growth of the 
forests? One perspective could be that the foresters as 
technical managers should give a range of possibilities 
between the limits of the sustainability. A decision 
could be arrived at with the concurrence of the local 
people and in consonance with the principles of 
sustainability. 

The pluralistic environment has strengths and weak
nesses, and provides opportunities as well as threats. 
The strength of the pluralistic setting is its wider per
ception of realities and its positive synergistic effect 
that could offer a better level of forest conservation, as 
well as a better quality of life; its weakness emanates 
from the fact that it quite often tends to over
emphasise socio-economic development at the cost of 
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sustainability. Its strength lies in arriving at new equa
tion among different actors such as foresters, NGOs, 
loggers and the local inhabitants; its weakness is that 
integration of conflicting objectives is quite often 
easier said than done. 

Key issues and challenges 

The key technical issues for sustainable management 
are technological support for forest management, pro
ductivity improvement, resource monitoring, 
improvement in harvesting and utilisation, and man
agement of fire, pests and diseases. 

TECHNOLOGICAL SUPPORT 

The strategy of the durable cross-linking of the eco
nomic production and social compensation processes 
with the load-bearing capacity of the ecological sys
tem is called the "Reticulate principle" (SRU, 1994). 
There is emerging recognition that sustainable rural 
development depends upon a shift away from the en
vironmentally destructive and socially disruptive 
approaches of the past, which have denied millions of 
people the be_nefits of the progress. Instead, an alter
native paradigm must be developed which will foster 
job-led economic growth rooted in the principles of 
ecology, equity, energy efficiency and employment 
generation. The frontier technologies such as informa
tion, space and biotechnology must be suitably 
blended with the ecological prudence and practices of 
local communities. By combining the ecological and 
economic strengths of multiple approaches and· by 
targeting the marginalised, eco-friendly technologies 
offer interventions for sustainable development which 
are environmentally sound, economically viable and 
socially equitable (MSSRF, 1996). Emerging frontier 
technologies like tissue culture, biotechnology, bio
fertilisers, etc., can play an important role in socio
economic development under participatory manage
ment. Agricultural research will be required to define 
concepts for sustainable agricultural and rural devel
opment, chiefly by interdisciplinary theoretical and 
empirical analysis, and to make it operationally more 
possible. Through decentralisation the local authorities 
will take on greater influence in the development and 
implementation of agricultural policy (Kolloge, 1997). 

Use of eco-friendly bio-fertilisers must be encouraged 
to augment productivity of the plantations. Rhizobial 
strains such as ALM 16, AMFM 17, ANM 18, APM 
19, LLC 20, SRC 21, SSM 22 and VUC 24 have been 
isolated at Tamil Nadu Agricultural University from 
trees such as Acacia nilotica, A. leucophloea, Acacia 
planifrons, Acacia ferruginea, Albizia lebbeck, Hard
wickia binata, Samanea saman, etc., which when used 
in the nursery can enhance the grov.1:h of these trees. 
One packet of the rhizobial culture (200 g.) can be 
mixed with 1 kg. of well-decomposed farm yard ma
nure and spread in an area of one square metre while 

preparing the mother nursery beds. In the Dharmapuri 
and Salem districts of Tamil Nadu, rhizobium inocu
lated seedlings showed a 65.1 to 214.8% height 
increase and a 25 to 50% increase in plant girth in the 
first year (Rangarajan, Sahul Hameed and Mohamed 
Iqbal, 1985). 

In one such project at Tamil Nadu Agricultural Uni
versity of India, Glasgow University (UK) and 
Munich Technological University (Germany), under a 
collaborative project funded by the European Eco
nomic Commission STD Project, identified promising 
strains of frankia that could be profitably used in aug
menting growth of Casuarina equisetifolia (Wheeler 
et al., 1994). 

fRODUCTlVllY IMPROVEMENT 

Natural forests in most of the developing countries are 
low-productivity, hence there is a need to increase the 
per hectare productivity of timber and non-timber for
est products by improving the management and 
increasing the recovery of finished products. Use of 
secondary timber is to be encouraged to get the maxi
mum economic return from each tree cut. There is 
need to have sustainable supplies and more efficient 
use of fuelwood and charcoal. Firewood accounts for 
50% of all the wood cut in the world, and satisfies 
most of the developing world's energy needs. Thus, 
economic and efficient use of firewood is warranted to 
maintain sustainable supplies for the burgeoning 
population. 

Tropical and sub-tropical regions offer good opportu
nity for high quality and fast-growing forest 
plantations with competitive costs. Aracruz Florestal 
in Brazil is a typical example of the productivity im
provement in forestry. This company is based on 
eucalyptus plantations which supply a pulp mill. A 
key point in the reforestation programme is the identi
fication of superior genetic resources. At Aracruz 
Florestal, synthetic hybrids (Eucalyptus grandis into 
Eucalyptus urophylla) reach quite high increments (70 
cubic metres/ha/year) when the clone and soil interact 
well (Campinhos, 1996). 

An agroforestry system based on traditional knowl
edge, with water management as an integral 
component would be more effective for the rehabilita
tion of degraded community lands. Supplemental 
irrigation increases the survival percentage from 39% 
in Albizzia lebbek to 164% in Boehmeria rugulosa. 
The BC ratio was 1.97% for the crop component irri
gated system and 0.86% in un-irrigated areas 
(Maikhuri et al., 1997). 

Forests in northern Sweden are harvested whel). they 
become 120 years old. Swedish company SCA SKOG 
plants two trees for each tree harvested. The growing 
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stock is increasing, as is the proportion of large-sized 
trees. Managers of Swedish forests will have much 
more timber in the year 2080 than they have today. 

RESOURCE MONITORING 

Man is at the centre of concern for sustainable devel
opment. Management conservation and sustainable 
development of forests is an important aspect of the 
sustainable use of land. Each country should make its 
own Forest Resource Assessment (FRA 2000) study, a 
problem-oriented description of the actual status of the 
forests and their present utilisation. Such a study 
should be used as a starting point for a consensus
building process which aims to formulate national and 
sub-national strategies for the next century. This proc
ess must be allowed to take its time and must be built 
from below (Nilsson, 1997). 

Methods must be developed to estimate the actual 
removal of wood and woody biomass, taking into ac
count that the major part of the removals may be 
undocumented. One line of action at the regional and 
global level would be to develop more reliable pro
ductivity indices and make available the necessary 
climatic information on data bases and maps. Analysis 
of climatic factors needs to be complemented with 
knowledge about soil hydrology and topography. 
Studies on permanent sample plots are expensive and 
time-consuming, but nonetheless necessary. 

The nature of the growth data upon which models 
have depended for their development and validation 
has been reviewed recently (Adlard and Vandeay, 
1995). The growth models are developed for growth 
and yield prediction, health monitoring, long-term 
productivity monitoring and socio-economic analyses. 
The models now available for these purposes range 
from simple statistical stand models to those of the 
physiological process within a single tree. The prob
lem encountered in obtaining reliable data about long
term growth trends lead to the need for continuity, 
consistency and constraint in data collection (Adlard 
and Vandeay, 1995). Permanent sample plots are im
portant in this regard. 

HARVESTING METHODS 

The Alexander Von Humboldt National Forest con
sists of 645,000 ha of Amazon rain forests and is 80 
km of South-West of Peru. After leaving aside ecol
ogically sensitive areas, annual cutting parcels of 400-
600 ha are implemented. Projected yield is 28 
m3 /ha/year. 

Criteria and indicators could also provide a basis for 
certifying that timber entering trade is coming from 
sustainably managed forests. ITTO has a goal to arrive 
at international agreement so that by the year 2000, 
timber will be imported only from sustainably-

managed forests. The relevance of criteria and indi
cators and norms in this regard is quite vital, and the 
lack of research information will make such agree
ments difficult to reach. 

A low-impact harvesting system has been recom

mended for sustainable management (Leslie, 1994 ), 
which would include following the harvest of very 
few trees/hectare by selection, negligible damage to 
the residual stand and regeneration; and retention and 
protection of shrubs, vines, palms, etc. that have 
commercial and handicrafts value, as well as ecologi
cal or cultural significance. No heavy machinery for 
skidding is to be used. Careful and accurate directional 
felling should be carried out, and road and extraction 
routes are to be designed and constructed to conform 
to the standards of environmental protection and social 
and cultural welfare, rather than minimising log trans
portation costs. Operations are to be suspended during 
wet weather. One inevitable consequence of these 
provision will be a great increase in harvesting costs. 
The crucial implications for this manner of forest 
management are: 

• Selection of a silvicultural system consistent with 
the low-impact harvest; 

• Harvesting will have to revert to the low powered 
system; 

• Species of high market value may be selectively 
harvested to offset the increased cost of eco
friendly harvesting; and 

• Scientific logging techniques should be followed 
by improved utilisation of secondary timber and 
modernisation of sawmills in developing coun
tries. 

MANAGEMENT OF FIRE, PESTS AND DISEASES 

Fire, insects and disease bring about change and are 
integral to forest dynamics. However, they can disrupt 
the flow of goods and services from forests by affect
ing tree growth and survival, water quality and yield, 
biodiversity, forage for domestic animal and recrea
tion. Thus, measures to protect forests from fire, 
insects and disease must be an integral part of sustain
able forest management. 

Tropical deforestation and associated burning are oc
curring at a record rate of 15.4 million hectare/year 
(FAO, 1994). Fire management encompasses three 
activities: fire prevention, pre-suppression and sup
pression. Thailand's Royal Forest Department is 
planning to establish a national forest fire centre to 
address the escalating problem of forest fires in the 
country. The centre will serve as a staff training centre 
and will be fully equipped with fire control equipment 
(Forest News, 1997). 
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With the onset of intensive forest management, plan
tation forestry and agroforestry are subject to damaged 
by pests and diseases. Various bark beetles in conifer
ous forests defoliator teak, causing substantial damage 
to the trees and reduction of yields. More research is 
needed on the use of bio-pesticides, biological control 
and pheromone-mediated pest control in economic 
forest trees. 

The key issues concerning technical aspects of sus
tainable forestry will have to be dove-tailed into a 
favourable socio-economic and policy framework. In 
this regard, socio-economic issues such as the partici
patory approach, involvement of native people 
capacity building, awareness creation, NGO co
operation and funding are quite relevant. Similarly, 
policy issues like land tenure and sectoral integration 
are essential for providing an appropriate environ
ment. A positive synergistic approach to sustainable 
forestry can emerge only with such integrated ap
proach. 

Socio-economic and Policy framework: In
volvement of Native People/Tribals 

Besides providing employment to native tribals, the 
sharing of revenues from forest tourism with them has 
been stressed in the participatory approaches sug
gested for protected area management in Karnataka, 
India (Dilipkumar, 1993). If an average hill family is 
provided land and a means to raise a plantation of in
digenous trees, the ecological crisis in the Himalaya 
(and specially in the middle Himalaya) can be averted. 
Forest regeneration may be an uphill task, but it is 
possible if the inherent qualities of dedication, hard 
work and community spirit of the hill people are har
nessed. There have been instances of success even in 
desert areas of Ladakh and Spiti. In Ladakh Nawang 
Sangey, a local Range Officer inspired the village 
communities of this desert region to plant 1. 7 million 
saplings in a period of 22 years. There are instances of 
village communities both in India and Nepal who, 
inspired by imaginative individuals, have protected 
and planted forests. But community control over the 
land is a prerequisite to this (Bahuguna, 1989). Expe
rience in Ethiopia indicates that the people's 
participation is successful only if they are working on 
a voluntary basis, without any coercion. The South 
Gujarat experience indicates that the process of par
ticipatory management of Forest Resources is still 
evolving. A complete set of negotiating and bargain
ing skills will be required to resolve conflicts over the 
sharing of benefits both within a village and among 
neighbouring villages are likely to arise in the future. 
The extent of the participation will also depend on the 
willingness of the Government to allow communities 
to have usufmct rights to forest products. The 
sustainability of such approaches can only be deter
mined in the long-mn (Meera Kaul Shah, 1995). 

Capacity building 

In addition to the formation of criteria and indicators 
for sustainable development, international efforts 
should concentrate on country capacity building, 
keeping in mind the national forest sovereignty over 
resources. Sustained forest management is an empty 
concept unless it is combined with production objec
tives and social objectives. The local people and 
institutions are to be sensitised, trained and empow
ered to achieve the goal of sustainable development. 

Awareness creation 

Forest sector study in Tamil Nadu has suggested the 
need for a better inventory of forest resources and 
determination of sustained yield, improved productiv
ity of plantations to meet fuel wood demand, 
participatory forest management to improve the de
graded forests, and efficient utilisation of timber and 
fuel wood through preservatives and improved stoves 
(TECS, 1994). 

A Swedish association called SODARA, with over 
31,000 private forest owners, owns 1.7 million hec
tares of forests. It gives special training programmes 
in environmental awareness to its members. Over 
10,000 members have been trained in such study circle 
courses (SODARA, 1996). 

It is necessary to create wider awareness about the 
productive potential of the land. There is also an ur
gent need to organise scientific knowledge about 
growth and yield of man-made and national forests. In 
this regard, forestry extension, information dissemina
tion systems and public education are important. An 
environmentally sound forest strategy must be duly 
supported by a rational and holistic approach to exten
sion. The political and administrative decision makers 
at the national, state and village level need to be en
lightened about the need for sustainable forest 
management. The press and electronic media could be 
profitably used to disseminate the messages about 
forestry to the people at large. Such awareness could 
ignite mass action for conservation through a bottom
up approach. 

Role ofNGOs 

NGOs played an important role in creating public 
opinion in favour of Agenda 21. According to the 
British Local Government Management Board 
(LGMB) responsible for co-ordinating "Local Agenda 
21 Initiatives", the intensity and character of the im
plementation of Agenda 21 on a local level varies 
considerably from country to country. In Sweden, for 
instance, 100% of all communities have addressed 
Agenda 21; 60% of those in England and Denmark; 
30% of those in Italy and 10 % of those in Germany 
(LGMB, 1996). NGOs could have a significant role in 
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convincing local people about sustainable use of for
ests. In India, NGOs are already playing increasingly 
important role in Joint Forest Management and 
Wasteland development. Besides the establishment of 
30 medicinal plant conservation areas, the traditional 
systems and local health practices in South India are 
being documented by Foundation for Revitalization of 
Local Health Traditions (FRLHT), an NGO at Ban
galore. 

Funding 

Apart from the massive investment made in forest 
conservation by international agencies and national 
governments, timber companies should plough a part 
of revenues earned from forest operations back into 
sustainable forest management. Chile undertakes mas
sive reforestation (over 1.5 million hectares annually) 
and exports forest products worth US$450 million. In 
1988, Indonesia had around 50% of the world's ply
wood market and 17%' of the world's sawn wood 
exports. Export earning in 1989 was US$4 billion. In 
recent years, research conducted by Canada's forestry 
companies has broadened from traditional investiga
tions into timber production to all aspects of 
biodiversity. In co-operation with the Nature Conser
vancy of Canada, the Forest Alliance of British 
Columbia and its member companies have earmarked 
US$2 million to preserve one of the largest concentra
tions of wintering habitat in the world for bald eagles, 
in an area between Vancouver and Whistler (CPPA, 
1992). The need for wood-based industries to raise 
captive plantations has been stressed in India by the 
National Forest Policy 1988 oflndia. 

The Malaysian Ministry of Primary Industries recently 
indicated that it would utilise part of the country's 
substantial fund collected from the levies on sawn 
timber and plywood exports to help State Govern
ments implement forest rehabilitation and 
reforestation programmes. Overall, the Malaysian 
Government plans to spend US$700 million for sus
tainable forest management for the period 1996-2000. 
Malaysia is eager to maintain its export earnings from 

I 

timber and forest products, which amounted to US$5.4 
billion in 1995. The forestry sector accounts for more 
than 240,000 jobs in Malaysia (Forest News, 1997r 

Sectoral Integration 

Comprehensive rural development is comprised of 
three developmental triangles: economic development, 
social development and human development. Eco
nomic development is an outcome of Agriculture, the 
use of Natural Resources and Commerce; social de
velopment consists of preventive health, functional 
education and community welfare. On this basis, hu
man development is comprised of communal health 
(institution for organisation and decision-making) and 

a living environment with an identity and culture 
(Terry, 1995). 

Any attempt at forest restoration with participation of 
villagers will have to keep this in mind for achieving 
sustainability. In many countries, resolution of ambi
guity in national policies of different sectors is 
necessary for success of sustainable forest manage
ment; for instance, such an ambiguity has been 
identified as an impediment in calamine upland devel
opment (Fujisaka, Canistrano and Fujisaka, 1986). 
Forest Sector Policy will have to be integrated with 
other sectoral policies, such as those governing agri
culture rural development, the water supply and soil 
conservation. In such a situation, forestry and joint 
forest management could become a vehicle for rural 
development (Balaji, 1996). 

Ghana has recently made progress in forest manage
ment through fine grained protection, a combination 
of supply and demand side incentives distinguished 
from coarse grained protection or ban on felling. An 
economic survey of 17 loggers and 16 timber proces
sors revealed that strong supply-side incentive 
measures are essential for sustainable forest manage
ment, while demand-side incentives such as forest fees 
and trade regulations may be viewed as fine-tuning 
conservation measures for their importance in 
achieving objectives for revenue and distribution. The 
forest fee levels and export ban on high-value species 
have tended to under-price the resource, causing pas
sive or negative attitudes among resident stakeholders. 
An export ban can also cause severe distortion on the 
domestic market, encouraging consumption of endan
gered species (Richards, 1995). 

Land tenure 

The poor farmer in developing countries does not 
plant trees because he has no secured right to the land 
or the trees that he would like to plant. Sandalwood, 
wherever found, is a state property in Tamil Nadu. 
This state monopoly has lead to indifference among 
farmers to conservation of sandalwood trees on their 
land, and consequent clandestine smuggling of san~ 
dalwood from the forest and private lands. In such 
cases there are no simple technical solutions to the 
problem. 

Enforcement mechanism 

The enforcement mechanism for sustainability in a 
participatory forest management situation needs dis
cussion. The government agency could prescribe the 
level of technical sustainability and undertake moni
toring and evaluation for its adherence. Conversely, 
the government could layout a broad policy frame
work and a range of standards for sustainability, based 
on the broad criteria or indicators for the locality 
identified through research; participatory monitoring 
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and evaluation could be done based on these broad 
guidelines. However, the technical forester as the 
torch bearer. of sustainability should play a role of 
facilitator and guide in this regard. 

Conclusion 

"There is no easy answer to the sustainable manage
ment of tropical forests." 

What we need is integrated national and sub-national 
efforts to attain sustainable rural development based 
on sustainable use of land with a view to improve the 
living conditions of people and combating poverty. 
Forests and trees can play an important role in this 
process, but to varying degrees in different countries 
we also need commitment at the local and national 
level, as well as international support for these efforts. 

Participatory forestry can succeed in the long run only 
if it ensures sustainable benefits for present as well as 
future generations. In India, since Vedic times there 
has been understanding that utilisation should not hit 
the "vitals" of the forests. 

To quote Prithivi Suktha (Chapter 12) of Atharvana 
Veda: 

What of thee I dig out, 
Let that quickly grow over, 
Let me not hit thy vitals, 
or thy hea1i. 

In developing countries, sustainable management and 
participatory forestry management are not mutually 
exclusive. The former is a technical tool while the 
latter is a social tool, but both are aimed to fight deg
radation. In this regard, the integration of production 
objectives as ordained by the policy framework with 
sociological sanction will be required. In order to 
compensate those economically deprived due to stop
page of unsustainable use, suitable alternate income 
generation activities will have to be devised in asso
ciation with other sectors to ensure the success of 
sustainable development. Forestry research on im
proving productivity will have to be coupled with 
environmental impact assessment and creation of a 
range of models for use in sustainable management. In 
this regard, different trade-offs for multiple uses will 
have to be devised. Support of International Organisa
tion and the commitment of the national and local 
governments will be essential. 

How to integrate the diverse interests of the multiple 
actors in sustainable management in a pluralistic set
ting? This may be done in two stages. First, forces 
active in the sector will have to be consolidated. Their 
interests and points of view should be heard, made 
known and taken into account in order to develop, by 

consensus, a framework within which to regulate the 
productive, social and environmental relationships of 
the sector. The second task is technical and requires 
public and private agents to assign resources and take 
action in order to overcome any bottlenecks. Integra
tion of the forestry sector into a national environment 
policy, taking into account the distinctive characteris
tics of the sector, is essential for expanding the 
contribution of the forestry sector to rural develop
ment. 

Sustainable forestry development is a framework that 
accommodates fully the overall objectives of the forest 
policy in response to new social realities. This cannot 
be attained by a simple voluntary approach or by legal 
or verbal declarations. However, it is possible to start 
immediately to eliminate the impediments that hinder 
sustainable forest development in its various facets 
and provide multiple goods and services to the people 
in perpetuity. The task is no doubt daunting, but some 
of the new developments indicated above are positive 
and encouraging. 
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1 Pluralism, Politics and Institutions 

The term "pluralism" made its appearance in French 
dictionaries only in 1909i, where it was used to denote 
an emerging philosophical doctrine affirming that be
ings are many, are individual and do not depend on an 
absolute realityii. The exi~tentialist movement that 
emerged following the Second World War had its 
roots in pluralism when it placed every human being 
in possession of what he or she is and places on him or 
her the entire responsibility for his or her existence 
(Sartre, 1949). 

As a system applied to politics, i.e. to the way society 
is to be conducted and guided, pluralism is grounded 
in the need to ensure that multiple decision-making 
powers find expression. This perception of the politi
cal conduct of peoples can be seen as a compromise 
between the classical systems of government based on 
the single locus of power and the political anarchism 
as defined by Proudhon and Bakunin, namely, the, 
elimination from society of any powers that imply a 
right of constraint over the individualiii. 

Moving on to sociological concepts, one notes that 
pluralism as applied to the analysis of human societies 
has to do essentially with the recognition of plurality, 
i.e. the fact that, vis-a-vis the phenomenon that is soCi
ety, human forms of behaviour, opinions and reactions 
differ, and are many in number, and that the solution 
of problems is not a swift, universal solution. 

Pluralism finds expression in our modem societies 
more in reference to social groups (which may be dif
ferentiated by profession, race, religion, relative 
wealth, etc.) than in reference to individuals. In genu
inely democratic states, the respective groups show 
their strength and power by trying to persuade the 
government to consider their ideas and aspirations. 

In democracy as we know it today, the elected gov
ernment of a state adopts strategies designed to ensure 
that it remains in control. The recognition accorded 
to political, economic and social pluralism is therefore 

likely to be limited to a series of maneuvers and ini
tiatives to keep the largest number of potential coun
ter-powers quiet - whether these be the church, the 
trade unions, or people's organizations, employers' 
unions, etc. 

In any "representative" democracy, the reigning gov
ernment does not play the part of an arbiter among 
several groups but rather seeks an equilibrium that will 
enable it to favour those groups that support its policy, 
without necessarily alienating others. For governments 
the task of handling pluralism is a never-ending series 
of proposals and counterproposals, advances and 
withdrawals in order to arrive at a compromise ac
cepted by the social group wielding the greatest influ
ence in the matter in dispute. 

When governments introduce measures that go against 
majority opinion, they often rely on the support of 
highly influential groups, or on an acknowledged 
moral authority (such as that associated with the abo
lition of capital punishment in many European coun
tries). 

Different social groups find their self-determination 
within a strategy which may range from blind support 
to systematic contestation or dowmight opposition. 
Few countries are run by governments constituted by a 
"union" deriving from compromise or consensus. De
mocracy works via political parties. Parties are organi
zations with relatively few members (compared with 
the population at large) which pursue political ends. 
Power is the result of parties' ability to persuade the 
population at large and its component social groups. A 
majority of citizens likely have a stronger allegiance to 
a social group than a party, as evidenced by low par
ticipation in elections in some of the world's most 
democratic countries, such as the United States. 

In a democracy, each individual will therefore pursue 
to the utmost the aims of his social group in order to 
influence (or oppose) the government. Even before it 
comes into conflict with others, each social group will 
make its position, its opinion, known to the govern-
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ment, and the government will play on this fact in 
order to carry forward its own purposes and take its 
own decisions. 

One hears of consultation with experts, consultation 
among social or professional partners (consulting the 
people, or holding a referendum, rarely runs any po
litical risk), concertation with social groups and, when 
it comes to it, participation in the sense of the right to 
contest. This use of the term "participation" tout court 
(i.e. without any qualifier) was the child of 1968, and 
has been gradually gaining currency. 

Consultation, concertation, contestation - all are sus
tained and orchestrated by means of a complex of in
stitutional expedients in the government's concern to 
circumscribe them and to rest the justification for its 
policy on some "consensus" or other reached via par
ticipation in those selfsame consultations, concerta
tions and contestations. Economic and social councils, 
chambers of commerce, etc., people's assemblies, 
advisory committees, high councils on this, that or the 
other subject are the usual forms taken on by the re
spective institutions, their role being first and foremost 
to allow pluralism its expression and to satisfy each 
one's need to state his opinion, to make his point. In a 
way these are safety valves intended to avoid an ex
plosion; but they can also be vehicles for proposals 
and influence political decisions, and governments are 
the first to take advantage of them. 

If this is true, then pluralism will not only be accorded 
recognition, but it will be used and made an integral 
part of government policy. Among the institutional 
consequences of pluralism obtaining recognition in 
various countries, decentralization is frequently listed, 
i.e. pluralism as handing over the governance of a 
component part of the territory to some elected local 
authority (and not to appointed agents of the central 
government). Two factors enter into play, however, 
and relativize this link between recognizing pluralism 
and decentralization. One is bound up with the imper
fect nature of decentralization, which is often de facto 
the fruit of a subtle compromise between deconcen
tration and decentralization. Accordingly, decentrali
zation does nothing to simplify problems attendant 
upon pluralism; there will always be groups and indi
viduals with differing opinions and objectives, and the 
resolution of local problems does not always facilitate 
the solution of problems at the national-level. Quite 
the contrary. 

To conclude this rapid overview of the way in which 
pluralism has gain~d an entry into politics and into 
institutions, it is important to note that given the way 
that modem states are governed, pluralism among 
individuals stands no chance of gaining 'recognition. 
The most it can do is to make itself felt in small-sized 
social groups which will obtain a hearing in larger 

groups, which, when all is said and done, will be taken 
into account at the political level. This leads to a cer
tain schematization which simplifies attitudes, posi
tions and opinions sustained by the respective groups. 
The recognition and granting a hearing to pluralism, 
whenever a given subject is being debated, begins 
with the identification of the parties interested in that 
subject. It would be oversimplifying things to stop 
there: true pluralism is a pluralism of individuals. 

As for the institutional consequences, it should be re
alized that the possibility of having different deci
sion-making powers side by side in many cases re
mains a distant dream (even though in many modern 
democracies there is a degree of separation of powers 
- executive, legislative and judiciary - and an effective 
decentralization in theory makes for the emergence of 
independent local powers). Yet such simultaneous 
existence constitutes a fundamental context for reflec
tion if pluralism is to be effectively exercised, even if 
it calls in question the very foundations of that con
vergence of perceptions of the state and representative 
democracy. 

2 Pluralism in Sustainable Forest Manage
ment 

"Pluralism" has only recently come into use in writ
ings on natural resource and forest management, and 
even then, the term refers mainly to the presence and 
the roles of a plurality of ethnic, religious or social 
groups that keep up a degree of autonomy in devel
oping their traditional culture and in defending their 
specific interests. It is also employed in order to ex
press the fact that there may be more than one group 
interested in the things that the forest has to offer and 
in the end-use (or non-use) of them, and as a means of 
making known their diverse opinions and aspirations. 
"Pluralism" also connotes the machinery whereby the 
plurality of actors and their preferences can find ex
pression. 

It is widely held not only that the term "pluralism" has 
gained currency only recently, but that the very con
cept underlying it has very recently received attention 
in forestry matters. Babin, et al. (1997) go so far as to 
speak of a "revolution" in the conceptual approach to 
forest management. What, then, is this pluralism, and 
why is the opinion widely held? 

Forest management is first and foremost a matter of 
land ownership and use, as with any other land (or 
water) area - the sea, water bodies, savannas, steppes, 
mountains - and the forest is inevitably a context 
where conflicts arise. Because of the great variety of 
assets that it represents and the potential uses that it 
offers, the forest turns out to be the natural milieu 
where conflicts most frequently develop, not so much 
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among individuals (as happens with fa1m and urban 
land) as between groups. This situation is centuries 
old, as are attempts to deal with it. This is because 
groups or privileged individuals in a dominant posi
tion regarding the ownership of a forest have had no 
choice but to make allowances and compromise. 

The sort of situation has become even more compli
cated pari passu with the development of society and 
the growing use of forest products, whether for graz
ing purposes, energy needs, construction or industry. 

It is only through the strict exercise of individual own
ership - by means of walls, fencing, traps, watchdogs, 
guards - that the forest can be made into a closed 
world where only the proprietor may act as he pleases. 
And this is possible only where relatively small areas 
are concerned. It is unquestionably this particular as
pect that has often induced the authorities and, in more 
recent times, governments of states to re-assign a pub
lic (as opposed to private) character to a sizable por
tion of the forests in their territory. They do this by 
introducing regulations of greater or lesser strictness 
governing use rights. That some groups, in particular 
the indigenous users, should feel that their rights over 
"their" land have been taken away from them is per
fectly normal; that they claim that "the State has stolen 
our forest" is quite understandable, especially if the 
state in question enters into agreements with outsiders 
for forest use. This does not, however, justify claims 
to land that exclude the interests of the other groups. 
By definition, the public forest is and must continue to 
be open to all. By limiting access, authorities are 
chiefly concerned with allowing a space for pluralism 
and permitting the plurality of stakeholders to use this 
wonderful expression of nature. If, as in many coun
tries, forest wardens are sworn agents (police), it is 
because their responsibility is to ensure that the vari
ous individuals or groups making up society abide by 
the law. Even so, such a management system - of 
dominance or a virtually exclusive power - comes up 
against limits; and for two reasons: 

111 For centuries governments have, in the public 
interest, denied access to many for the benefit ofa 
minority; in particular, a minority of economic 
operators. 

111 The system, originating in Europe after centuries 
of successive adjustments in matters of tenure and 
use, was applied brutally to countries colonized 
by Europe, with little regard for existing rights 
and uses. Nor, as a general rule, have the govern
ments coming to power after independence called 
into question this malfunctioning system. 

It therefore comes as no surprise that, aided by prog
ress in communications and information technology 
and kept alive by discussions on the environment, 

development, minority rights and less favoured social 
groups, the overall question for pluralism should again 
arise, in terms that emphasize the need to find solu
tions for forest management by restoring power to 
those who have had it arbitrarily taken away from 
them. This explains why allowing pluralism to state its 
case in fact means transferring power to local commu
nities. 

Is this a politically sufficient and workable solution? 
Perhaps not, because it will not settle anything, and 
fresh conflicts will develop that may prove more seri
ous and more violent than the present ones. Further
more, "managing" pluralism does not mean taking 
sides in favour of one group or another, but instead 
promoting a compromise that will be acceptable to all. 
Consensus means that a mid-way solution has been 
accepted by common accord as being the best (or .the 
least undesirable), not necessarily that everyone is 
satisfied. A final doubt about the feasibility of plural
ism is that forest management is a concern of all the 
inhabitants of a country, rather than just a local prob
lem. Indeed, the matter concerns the entire planet, as 
twenty years of international debate on the subject 
demonstrate. 

It is important, therefore, to go beyond the restricted 
sphere of land tenure and focus primarily on forest 
uses. Forest matters need to be tackled chiefly at the 
national level, and the discussions must aim at politi
cal decisions grounded in consensus, itself born of 
compromise. Allowing for pluralism means involving 
all interested parties in the process of consultation, 
concertation and participation at all levels, the national 
level in particular. 

The Intergovernmental Panel on Forests set up by the 
Commission on Sustainable Development has grasped 
the true measure of pluralism in forest management by 
recommending that all countries consider mounting 
national forest programmes with processes of in
ter-sectoral and participatory discQSsion, where the 
purpose is to: 

111 redefine policies and objectives 
• revise their forest laws and the roles and respon

sibilities of all interested parties 
• take up institutional and strategic options 
• devise action programmes 

i Encyclopedie universelle du :XX0 siecle. 

ii cf. Dictionnaire Robert, Paris 1973. 

iii cf. Bakunin, State and Anarchy, 1873. 
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Abstract 

Sustainable forest management depends on the development and application of technically sound management sys
tems. The current state of the forestry sector in Zambia is characterized by many constraints, such as high rates of 
deforestation, poor management and utilization of infrastructure, weak institutions, and centralized forest policy and 
regulation. 

To address these problems, the Zambian government has been developing a national framework based on consensus, 
in which all key stakeholders have been involved through informal consultation, formal discussion and workshops. In 
addition, a steering committee drawn from a cross-section of stakeholders was established to give guidance to the 
process. 

The results are encouraging: stakeholders have reached consensus on several issues which will effectively contribute 
to sustainable management of forest resources. This paper discusses issues that affect the forestry sector and the re
suhs of using pluralism as a tool to resolve problems in forest resource management. 

1 Introduction 

Zambia is a land locked country in Southern Africa 
which lies between latitude 8°-18° South and longi
tudes 22°-34° east. The total land area is about 753,000 
km2

, most of which is high plateau ranging between 
1000 and 1500 meters above sea level. 

The national population is about 9 .3 million, with an 
annual growth rate estimated at 3.7% (ZFAP 1997). 
Population density is about 10.4 per km2 (increased 
from 7.5 in 1980) with 42% living in urban areas. This 
pattern of population distribution has had a big influ
ence on forest resource consumption, especially with 
regard to traditional energy and timber requirements; 
90% of the population depends on forest resources as 
a source of energy (ESMAP, 1990). 

More than 60% of land cover in Zambia is forest, an 
estimated 44.6 million hectares located in reserves, 
game management areas (GMAs), national parks and 
trust lands. 

Forest reserves and national parks are managed by 
government departments. Almost 69% of these lands 

are in trust land, 18% in reserve land and 13% in state 
land (Alajarvi, 1996). This means that 88% of Zam
bia's protected forests involve the land rights of cus
tomary law. This has led to many conflicts between 
traditional chiefs and the Forestry Department and the 
National Parks and Wildlife Services, especially on 
reserve land (NEAP, 1994). 

Trees in Zambia are publicly owned and vested in the 
president on behalf of the public. Inhabitants of trust 
and reserve lands can cut trees or collect forest pro
duce for their use, but are required by law to obtain 
permits when they want to sell forest produce outside 
their areas (Nkhata, 1994). 

Despite being the primary users of forest products, 
women are at a disadvantage regarding land inheri
tance, acquisition and title. 

2 Key Issues for Forestry Sector Strategy De
velopment 

Among the issues which affect the development of the 
forest sector in Zambia, the most critical are defores-

PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 415 



POSITIVE RESULTS IN ZAMBIA FOR PLURALISM IN FORESTRY SECTOR DEVELOPMENT 

tation, forest management institutions and policy, and 
forest regulations. 

In Zambia, deforestation is occurring at an alarming 
rate, estimated at 5% annually. Clearing is mostly 
concentrated along railroad lines in urban and rural 
areas, principally for firewood, charcoal, timber, poles 
and agriculture. 

Deforestation has caused land degradation, loss of 
biodiversity and other environmental problems, and 
particularly affects rural women in terms of both fu
elwood availability and utilisation of non-wood forest 
products. 

There is a general lack of accurate data on Zambia's 
forestry sector, its available resources and annual 
yields. The forestry sector and its management also 
faces increasing population pressure and unresolved 
financial, technical, and human resource problems. 
Furthermore, there is lack of public awareness and 
political will in the management of forest resources. 

Current forest regulations deny communities the bene
fits of local resources. Forest officers are considered 
hostile outsiders -- if not enemies -- who impose alien 
laws which deprive people of their communal rights to 
use the forest resources on their own land. Indeed, 
illegal encroachment in forest reserves is a reflection 
of this hostile relationship. Because local people have 
a traditional, close affinity to forests, conservation and 
reforestation programs cannot be successful without 
their participation. 

The Forestry Department also faces limited financial 
resources and a lack of equipment, transport and an 
insufficient number of trained personnel on the 
ground. 

3 Interventions Using Pluralism 

Following a move towards democracy in 1991, the 
government has reviewed its policies and emphasized 
the involvement of local communities and the private 
sector in economic development. In 1992, the Ministry 
of Environment and Natural Resources launched the 
Zambia Forestry Action Programme (ZFAP) to ad
dress the aforementioned problems in the forestry 
sector. The nationwide initiative raises awareness 
about deforestation problems and builds a transparent 
consensus to solve them through: 

., The introduction of inter-sectoral planning ap
proaches which take all other relevant sectoral 
policies and programmes into consideration. 

"' Mobilization of national and international re
sources for the development of the forestry sector. 

"' Enhancement of active and full participation of 
local communities and key institutions (Govern-

ment, NGO's, and the private sector) in the man
agement and utilisation of natural resources to en
sure environmentally friendly attitudes, skills and 
practices. 

The development of the national framework for sus
tainable management of forest resources was based on 
a transparent consensus-building process, which in
volved extensive local participation. Partners in the 
process included traditional chiefs, NGOs, the private 
sector, local communities, donors and government 
ministries. Participation and consensus building were 
achieved through informal discussions with 
stakeholders and a series of formal and technical 
workshops. In addition, a steering committee with 
members drawn from a cross-section of key 
stakeholders provided policy guidance. The planning 
process took two years. 

4 Results of Pluralism 

A pluralistic approach to address forest issues has re
sulted in consensus among key stakeholders that the 
objective for the overall national forest sector strategic 
framework will be to enhance the quantitative and 
qualitative contribution of the sector towards national 
socio-economic development. 

In addition, stakeholders agreed that the framework 
should be accompanied by four primary development 
programmes (Indigenous forest management and 
biodiversity, Trees and forests, Forest industry and 
non-wood forest products, Fuelwood energy) and 
three support programmes (Forestry education and 
training, Forestry research and extension, Planning, 
monitoring and evaluation). 

Further, through intensive part1c1pation of key 
stakeholders, the current forest policy has been revised 
with the objective of ensuring rational and sustainable 
protection, management, production and. utilisation of 
for~st resources. The policy has been based on the 
principles of: 

"' The importance of trees to environmental protec
tion, ecosystem conservation and sustainable eco
nomic and social development. 

., The inseparable relationship between humans, 
trees and land. 

., The need to create responsible partnerships with 
gender balance and equity among stakeholders in 
all forestry activities in order to ensure the stabil
ity of forests. 

"' The need to use scientific and indigenous knowl
edge in the management of forest resources. 

The Forest Act, which has been revised and endorsed 
by the key stakeholders, is based on the principle that 
forest management and utilisation entail public par-
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ticipation in planning, harvesting and marketing of 
forest resources. The Forest Act also provides for local 
communities to benefit from forest products and to 
participate in preparation of management plans. 

5 Conclusion 

As major components of natural resources, forests 
contribute significantly to environmental conservation. 
They help conserve biodiversity and also play a piv
otal role in mitigating global warming by absorbing 
and fixing carbon dioxide. Forests are also critical to 
the conservation of soil and water resources, not to 
mention their important contribution to economic de
velopment. 

Unfortunately, in Zambia forests have been declining 
rapidly due to increasing population demands for fu
elwood and charcoal, timber exploitation, farming and 
other land practises. In addition, forestry sector devel
opment is affected by poor management and utilisa
tion, and lack of forest resources community partici
pation resulting in conflicts between local people and 
the Forestry Department. 

Issues of forestry sector development have been rec
ognised by the government and measures to address 
them are based on a strategy that recognises the need 
for employing broad-based and participatory ap
proaches to Forestry sector development. This plural
istic approach goes a long way toward helping Zam
bia's forest sector contribute to socio-economic devel
opment. 

Pluralism depends on stakeholders to accommodate 
one another in the management and utilisation of for
est resources. This will require capacity building for 
all key stakeholders in skills which promote sustain
able forest development. 
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Abstract 

Pioneering international development projects have validated methodologies and technologies that enable indigenous 
communities to conduct economically, environmentally and socially viable forestry development programs. Two thou
sand highlands communities in Argentina, Bolivia, Ecuador, Colombia, Chile and Peru now use these methodologies 
and technologies to raise farm productivity through sustainable management of their natural renewal resources. This 
document summarizes 11 policies that can help rural farm communities in the Andes stop degradation of their natural 
environment and raise their income while effectively distributing benefits according to gender guidelines of equality 
and participation. 

Introduction 

For the past 15 years, pioneering international devel
opment projects in the Andes have been validating 
methodologies and technologies that enable indige
nous communities to conduct economically, environ
mentally and socially viable forestry development 
programs. 

Two thousand highland commumbes of Argentina, 
Bolivia, Ecuador, Colombia, Chile and Peru are now 
participating in these programs, and this number is 
growing. Through the use of participatory planning 
and evaluation methodologies, and the application of 
innovative agroforestry, silvopastural, soil conserva
tion and sustainable forest management systems, these 
communities are meeting their development needs by 
raising farm productivity. 

Considering the success of these forestry programs, 
many think that they should be expanded into the 
thousands of Andean communities who continue to 
suffer from the related problems of poverty and the 
degradation of their natural environment. As interna
tional projects wind down however, it is the local in
stitutions who must meet this challenge. To help these 

institutions, a short summary of tested and workable 
community forestry policies are presented below. If 
these are applied considering local conditions, they 
will go a long way in training and enabling farmers to 
apply sustainable forestry development programs. 

The policies presented below are based on four con
cepts that constitute the true essence of community 
forestry development. 

o Economic - Farmers formulate and execute short 
and long term development plans that raise their 
income. 

o Environmental -'"Productive systems used in de
velopment plans are environmentally friendly. 

• Social - Modernization through the acknowledg
ment and respect of local culture, tradition and 
benefits. 

• Political - Farmers attain social, technical, eco
nomic and political capacity for self-reliance. 
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2 Policies 

2.1 FARMERS ARE CONSIDERED AS PRINCIPAL 

ACTORS IN THE FORESTRY DEVELOPMENT PROCESS 

There are three ways this can be achi~ved: 

• Enact laws that give farmers management respon
sibilities over the natural resources they use. 

• Train farmers to design and implement commu
nity forestry development plans, which will then 
be incorporated into national development plans. 

• Adapt forestry technologies to meet the needs and 
realities of farmers, as identified by the farmers 
themselves. 

All through the Andes, farmers are organizing them
selves in distinct groups to lobby for change. Indige
nous confederations now affect policies generated at 
national, regional and local levels. These groups are 
bringing dignity to their race and reality to national 
development. In Ecuador, forestry promoters, repre
senting hundreds of indigenous communities, recently 
held their first national congress. Conclusions and 
recommendations of this Congress are now being lob
bied at the highest levels of government. Among some 
of the most important initiatives being promoted are 
the training of indigenous leaders and the recovery of 
the costs of conservation and technological transfer. 

2.2 THE NEEDS, MULTIPLE ROLES AND POTENTIAL 

OF WOMEN FARMERS, AND THE BARRIERS TO THEIR 

PARTICIPATION, ARE CONSIDERED AT ALL STAGES 

OF PROGRAM DEVELOPMENT 

Without the incorporation of women farmers, sustain
able community forestry development can not take 
place. Due to frequent movements of men to seek 
work in urban areas, it is in most cases the women 
who remain and are responsible for the care and man
agement of the homestead. Their roles and needs are 
therefore taken into account when assessing and plan
ning projects and they are given leadership roles in 
project implementation. Methodologies and schedules 
that promote their participation are identified and car
ried out in all project development phases. 

The role of women in all Andean countries is chang
ing. _whereas in the past, development initiatives iso
lated them in targeted projects >y,ith mainly social (and 
few productive) objectives, women are now slowly 
taking more leadership roles alongside men in the dif
ferent aspects of development, integrating their needs 
and perspectives into this process while acquiring 
technical and productive skills in areas of interest and 
relevance to the multiple roles in their lives. 

2.3 EXTENSION PROGRAMS ARE SHIFTED AW A Y 

FROM CENTRAL GOVERNMENT INSTITUTIONS AND 

EXECUTED BY LOCAL AGENCIES 

Modernization policies now being carried out in the 
Andean countries stress the involvement of the local 
organizations in conservation and resource manage
ment. NGOs, foundations, municipalities, service 
companies, and indigenous organizations are working 
together to conduct participatory forestry extension 
programs, while the state and international donors 
coordinate, train and sometime finance these efforts. 

Since 1990, the Colombian Government has been 
helping local municipalities create technical assistance 
programs for farmers. In addition to training, these 
programs offer credit and emergency· help to farmers 
in need. Some 2,000 extensionists now work with lo
cal municipalities in these programs. They have effec
tively raised farm productivity through the use of par
ticipatory planning methods and farmer-to-farmer 
training programs. 

2.4 EXTENSION PROGRAMS ARE HOLISTIC, 

PRACTICAL, VISUAL AND PARTICIPATORY 

Development is a matter of solving problems con
cerning numerous issues. For this reason, farmer 
training programs are comprehensive, covering the 
social, environmental and economic aspects of devel
opment relevant to local conditions. Training is con
ducted through practical exercises such as workshops, 
on-the-job experiences, simulations and field trips, 
always taking into consideration methods to incorpo
rate illiterate groups. Visual aids, flip charts, newspa
pers, posters, check lists, training modules and manu
als raise the efficiency of training events. Finally, after 
undergoing the proper training, local leaders make the 
best teachers. 

Nazaria Tibilin is an indigenous forestry promoter 
working with a F AO participatory extension program 
in Molleturo, Ecuador. She describes what this pro
gram means to her as follows: 

This program educates rather than scolds, 
this program stimulates opinions rather than 
suppresses participation, and this program 
addresses needs as defined by our community 
and the families who make up this commu
nity ... this program does not tell us what to do, 
but rather it helps us decide for ourselves. 
This program has a mother's heart. 

2.5 TREES ARE NOT ENOUGH 

In the beginning, community forestry development 
plans are modest and include only such things as pro
ducing and planting trees. Starting slow ensures suc
cess, which builds confidence and allows communities 
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to progressively take on new responsibilities such as 
soil conservation, forest management, and harvesting 
and sale of forests products, thus forming integrated 
development programs in which trees play an impor
tant role. 

Many of these 'integrated forestry programs are now 
being expanded to small watersheds, thereby increas
ing their social, environmental and economic impact. 
Peru, Ecuador and Colombia are front runners in this 
effort. By uniting around a problem of common inter
est, these countries have shown how actors of the wa
tershed can generate the organizational, moral and 
financial support needed to promote sustainable de
velopment. Defining the roles of each actor is an es
sential part of any pluralistic development process. 

2.6 SPECIAL ATTENTION IS GIVEN TO THE 

FORMATION OF INDIGENOUS TECHNICIANS AND 

EXTENSIONISTS 

Local institutions carry out training programs for in
digenous leaders that are formally recognized by the 
educational system. These programs take into account 
different categories of indigenous leaders: political, 
executive, communal and family. Indigenous leaders 
are key figures in the development process. 

Universities are slowly opening up their doors to the 
indigenous communities. There are numerous pro
grams now operating in the Andes. For example, the 
Popular University of Loja in Ecuador has joined to
gether with several development projects to train 
community promoters in agriculture, forestry and 
sustainable development. After two years of practical 
training, these promoters are granted the title of Agri
culture/Forestry Technicians. 

2. 7 CURRICULA OF LOCAL UNIVERSITIES AND 

TECHNICAL SCHOOLS UNDERGO PROFOUND CHANGE 

Reference books for teachers are being developed for 
both social and technical aspects of community for
estry. A few that merit special attention follow. Con
cepts, methods and technologies given in these books 
are backed by 20 years of experience. 

ill Andrade, M. 1997. Community Forestry Plan
ning. Quito, Ecuador, F AO. 

ill Ocana, D. 1997. Planning For Self Reliance. 
Quito, Ecuador, F AO. 

ill Padilla, S. 1994. Agroforestry Systems in 'the An
des. Quito, Ecuador, FAO. 

ill Padilla, S. 1995. Training Trainers in Extension. 
Quito, Ecuador, FAO. 

ill Vasquez, A. 1997. Managing Upland Watersheds. 
Lima, Peru, National Agrarian University La Mo
lina. 

After many years of complacency, several universities 
in the Andes are now making important changes in 
their curricula by making participatory extension a 
part of·their agriculture and forestry programs. Others 
have conscientiously tried to adapt their educational 
specifications to sustainable development concepts 

laid down by several international and national con
ventions. Regional universities such as FLACSO 
(Faculty for the Study of the Social Sciences in Latin 
America) and The Andean University now offer ad
vanced degrees in Sustainable Development. 

2.8 PROGRAMS AND PROJECTS ARE ADAPTED TO 

FACILITATE FARMER'S PARTICIPATION 

Projects that promote sustainable rural development 
have to be flexible and change strategies as necessary 
to enable farmers to adapt to the ever-changing social, 
environmental, economic and political conditions of 
development. Monitoring and evaluation systems help 
decision makers further match the direction of a proj
ect and the farmer's needs. Data to evaluate the quali
tative and quantitative aspects of field activities are 
gathered and analyzed by the farmer, with the aid of 
extensionists. Through joint analysis of this and other 
information gathered through case studies and sys
tematization exercises, project indicators are clarified 
at all levels. Such indicators, based on field data that 
truly reflect the interests, problems, needs and realities 
of the farmers, ensure project success. On the other 
hand, projects which apply strict rules to reach pre
conceived goals might produce numeric results, but 
fail to teach farmers self-reliance, i.e., how to cope 
daily with the many bottlenecks found in develop
ment. 

F AO has promoted the development of monitoring 
and evaluation systems in all of its community forestry 
development projects throughout Latin America. Of 
special interest are the systems that are now being 
applied in Bolivia, Peru and Ecuador. After several 
years of validation, these systems have proved effec
tive in analyzing both quantitative and qualitative 
data. For more on project evaluation, see Sambonino, 
P. (1997), "Evaluation of Community Forestry Proj
ects". FAO. Quito, Ecuador. 

2.9 FOREST DEVELOPMENT TECHNOLOGIES ARE 

IMPROVED TO BETTER MEET THE FARMER'S NEEDS 

Participatory research programs are identified and 
executed by researchers with the full participation of 
the farmers and extensionists. In this way, research 
goals are farmer-friendly and the results generated 
during the investigation are immediately applied by 
the convinced user. Research topics are innovative and 
their results are oriented to influence policy that af
fects the life of farmers. 
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Farmers now participate in programs run by top re
gional research agencies such as CIP (International 
Center for Potatoes) and CIAT (International Center 
for Tropical Agriculture). As a result, many of the 
investigations carried out by these organizations are 
farmer driven, and take into account their needs, 
problems and realities. A concrete result of this 
change is the development of agroforestry systems 
using important rediscovered native tree species. 

2.10 FORESTRY PRODUCTS FIND A MARKET 

The processes of harvesting, producing and selling 
wood and non-wood forest products are simplified by 
local governments to facilitate community manage
ment of the forests by making it easier to obtain man
agement permits, sanitation certificates and sales 
authorizations. In addition, local governments and 
municipalities help communities solve problems of 
production and quality control through the application 
of credit, training and technology transfer. 

Training programs in micro-enterprise and organiza
tional development as well as financing and reinvest
ment of capital are promoted by government, interna
tional organizations and NGOs. Markets are expanded 
once products of high quality are reached. In this pro
cess women seem to have benefited most. 

Women fanners can be seen developing small, but 
productive industries that help complement the family 
income. In the last two years, three of these industries 
have expanded in Ecuador: pine mushrooms, bamboo 
arts and crafts and medicinal plants. 

2.11 FARMERS ARE FINANCIALLY REIMBURSED FOR 

THEIR CONSERVATION EFFORTS 

Water, soil and forests have economic values. As these 
resources become scarcer, institutions throughout the 
Andes recognize the need to pay for their conservation 
and use. In Ecuador, electric companies have banded 
together with rural communities for the management 
of watersheds that are crucial for the production of 
energy. These companies and farmers jointly develop 
management plans that are paid for by consumers. Not 
only does the implementation of these plans benefit 
the consumers but it also helps farmers raise their in
come through the implementation of modem tech
niques, while conserving natural resources. 

3 Contact Organizations 

Many good things have taken place in the last few 
years in rural development. The summary above con
tains a few of the advances that, if applied in consid
eration of local conditions and realities, can help those 
agencies interested in promoting participatory devel
opment programs save a lot of time and money. For 

more information on the policies presented, and other 
notable advances, please network with the following 
institutions: 

CARE - PROMUSTA 
Eloy Alfaro 333 y 10 de Agosto 
P.O. Box 17-21-1901 
Quito, Ecuador 
Tel. +593-2-528 689 
Fax. +593-2-565-990 

PACOFOR/FAO 
Carrera 24 No. 22-02 
Edificio Centro Plaza, Oficinas 1106 - 1107 
Manizales, Colombia 
Tel. +57-68-807-099 

PRONAMACHCS 
Calle Cahuide 805 
Lima 11, Peni 
Tel. (511) 4727-541 

AGROFORESTRY DEVELOPMENT PROJECT/ 
GTZ 
Casilla 559 
Salta, Argentina 
Tel./Fax +54-87-210434 

FORESTS TREES AND PEOPLE 
c/o F AO Representation 
Azuay 172 y Amazonas 
Quito, Ecuador 
Tel./Fax +593-2-442-927 

PROFORS/COTESU 
P.O. Box 975 
Cochabamba, Bolivia 

COMMUNITY FORESTRY PROJECT 
c/oFAO 
P.O.Box223 
Potosi, Bolivia 
Telf. +591-62-27287/8 
Fax +591-62-27289 

COMMUNITY FORESTRY PROJECT 
c/o F AO Representation 
P.O. Box 17-21-0190 
Quito, Ecuador 
Tel. +593-2-342-005/6/8 
Fax +593-2-342-007 

IUCN 
Atahualpa 955 y Republica 
Quito, Ecuador 
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Abstract 

Over the last two decades, the international community (policy makers and the general public alike) have increasingly 
become aware of the problems associated with tropical deforestation. Unfortunately, the actual causes of tropical 
deforestation are not well known to the public: all too often the international tropical timber industry is held responsi
ble for the bulk of tropical forest loss. However, many studies have concluded that timber harvesting is responsible for 
only a very small part of the annual forest loss; the bulk results from changes in land use, mainly conversion of for
ested land to agricultural use. Based on this misconception, timber boycotts have been proposed as a measure to save 
the forests rather than to tackle the more ·important underlying causes of deforestation. It can be argued, however, 
that harvesting under an appropriate management system is the key to preserving the forests: if the forests' timber 
production function decreases in value as a result of timber trade measures, the relative profitability of agriculture 
increases and therefore the likelihood of conversion of forests to agriculture increases rather than decreases! 

Therefore, many scientists now see the forest1y sector as one of the key protagonists in forest conservation; rather 
than discouraging all logging activities, sustainable timber harvesting should be stimulated. Indeed, this is the main 
objective of ATIBT, the Association Technique Internationale des Bois Tropicaux. As its members can be found among 
all stages of the tropical timber chain and within the scientific community, ATIBT has a multidisciplinmy background 
that enables it to achieve its aims and to make a significant contribution towards saving the forests. 

1 Introduction 

Almost fifty years ago, ATIBT was baptised by the 
FAO; thus, allowing us to review ATIBT's situation 
seems an appropriate birthday present from our god
mother. This paper reviews: 

"' what has been accomplished to date and the na
ture of the association 

"' the pluralistic workings of the association, in
cluding the common and differing interests of its 
professional and scientific members 

"' the sustainable management of the tropical rain
forest, which has become the organization's main 
focus 

At the end of World War II, a Europe in ruins resumed 
its tropical timber imports in order to deal with its 
overwhelming need for construction materials. In the 
absence of trade structures, the international organisa
tions in charge of production and international trade 

(FAO and OECD) invited the professional sector to 
regroup and establish standards and rules for this 
flourishing trade (contracts, grading and scaling rules), 
as well as better knowledge of available species, their 
aesthetic and mechanical properties and correct uses. 

At the time, tropical forests were still practically pris
tine, resources seemed inexhaustible and foresters 
were pioneers building the infrastructure of tropical 
countries under the supervision of colonial admini-. 
strations. Needs were satisfied by a few species only, 
which complemented European production. A little 
caution in terms of harvesting and minimum diameter
seemed to be enough for natural regeneration to occur 
in a tropical forest with such abundant vegetation. 

Subsequently, a worldwide ecological current led to 
increased interest in forest protection. The call for 
tropical timber boycotts advocated by certain extrem
ist ecological movements, followed by promotion of 
certification and CITES appendices, moved the pro-
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fession to react and to strengthen the ATIBT. There 
was an urgent need for a structure which would inform 
the consumer about ho\v much responsibility the for
ester really bears in deforestation, stimulate research 
of good forest management methods and reassure the 
consumer about the future of tropical forests. 

In 1995, as recommended by FAO (in Mr. Schmin
cke's speech to the ATIBT General Assembly in Mi
lan), the Association restructured its general secretariat 
and decided to reinforce its means of action. In 1996, 
good forest management became top priority. Today it 
is clear to all A TIBT members that forest exploitation 
must be closely 'monitored in order to protect nature, 
maintain resources and reassure the consumer. 

Some basic information on the nature of the associa
tion follows: 

a) Members: any individual, organisation or firm in
volved in the tropical timber profession can apply for 
a membership of A TIBT; the application is then con
sidered by the Board of Directors. 

b) Representation: the members represent the full 
chain of tropical timber production: 

• logging companies and their syndicates 
• timber processing industries and their syndicates 
• forwarding agents 
• autonomous ports and Chambers of Commerce 
• shipping companies 
• importers and their syndicates 
• international merchants 
• timber consultants 
• research institutes 
• parastatal companies 
• international organisations 

At the moment, the members are based mainly in Af
rica and Europe, but for the last two years ATIBT has · 
had sought to become more active in Asia and South 
America as well. Furthermore, each type of member 
(foresters, timber processing firms both in western and 
developing countries, merchants, importers, research 
institutes and consultants, and shipping companies and 
ports) is about equally represented in the organisation. 
Although international organisations are not well rep
resented in numbers, they are very influential because 
of their politicai importance. 

c) Decision-making bodies: two years ago, ATIBT 
reorganised the structure of its General Secretariat. 
The main change was the creation of the Board of 
Directors, consisting of three representatives of the 
forestry sector, two of the importers, one of the re
search institutes and one of the trade, and of course the 
president and a treasurer. The current president is Dr. 
Paolo Gardino, an Italian consultant in timber prod-

ucts marketing, elected in 1997 for two years. Con
cerning the actual decision-making process, anyone 
associated with ATIBT (members, the Secretariat, the 
Board of Directors, the members of the different sci
entific commissions) can make propositions and send 
them to the Secretariat, who transfers them to the 

·Board of Directors. The decisions are carried out by 
the Secretary General. 

In principle, the diversity of members and their inter
ests might lead to conflict. However, the main objec
tives of the association (implementation of sustainable 
forest management, improvement of the knowledge of 
timber and the promotion of its use) are shared by all 
members and are therefore never a source of conflict. 

The main purpose of ATIBT is not to defend the pro
fession, but to improve the knowledge of tropical tim
ber and management of the timber resources. Thus, 
ATIBT's slogan might be: work better and improve 
the knowledge. Therefore, ATIBT actively partici
pates in the international discussions on deforestation, 
offering assistance to tropical countries to develop 
land use plans and manage their forests; indeed, sus
tainable management can only be achieved if all 
stakeholders contribute their knowledge. 

2 The Association's Pluralism 

The great diversity in A TIBT membership includes 
major institutions like F AO and ATO, research centres 
such as Hamburg's and CIRAD, organisations repre
senting foresters and timber industrialists in Africa 
and South America, parastatal companies like the 
SNBG in Gabon and the GTMB in Ghana, North 
American and European importers' and traders' fed
erations, forwarding agents, ports, shipping companies 
and private operators. 

Membership has increased by 50% since 1996, with 
members in over 30 countries. In 1996, ATIBT set up 
a Scientific and Technical Committee of 15 scientists 
recognised for their knowledge and moral and scien
tific integrity. They come from different backgrounds 
(botanists, timber-use specialists, etc.), and ethically 
guarantee ATIBT actions. 

This whole chain of the tropical timber profession, 
high-level civil servants, scientists, and professionals 
provide their great expertise, and share a duty to be 
pragmatic and get results. Great expertise is found 
within our Association's 4 Commissions: 

• The Forest Committee, charged with Sustainable 
Forest Management 

• Timber use Committee 
• International trade Committee 
• Transport Committee 

424 PLURALISM AND SUSTAINABLE FORESTRY AND RURAL DEVELOPMENT 



THE PERSPECTIVE OF THE ASSOCIATION TECHNIQUE INTERNATIONAL DES BOIS TROPICAUX 

The diversity of our membership requires that a cer
tain balance be maintained between the various par
ties. A decision cannot be taken to the advantage of 
one set of members and to the detriment of another 
and this naturally leads to de-ontological discipline. 
For example, grading rules cannot be made to disad
vantage states or shipping companies. The same thing 
goes for studies and decisions taken by A TIBT. 

This pluralistic system is a major source of proposals 
and research, and the various skills of the· members is 
a very important factor in the association's efficiency. 

3 A Duty of Pragmatism 

Because a majority of its members are professionals, 
the A TIBT is by nature pragmatic. For example, if a 
scientific member or an environmentalist has an idea 
or suggests a line ofresearch that cannot be applied or 
put into practice, the operators are quick to point out 
the limits of the proposal, which is then immediately 
modified or rejected. ATIBT's role is not to give rise 
to original ideas or papers of a purely scientific nature, 
but rather to develop research and concrete actions 
that must arrive at pragmatic solutions. 

All too often researchers or NGO members suggest 
intellectually interesting solutions, which in reality are 
difficult to apply. At the World Forestry Congress in 
Turkey (October 1997) many officials from interna
tional organisations and NGOs were criticised for 
projecting their own fantasies in the Tropics. Devel
oping countries are not experimental laboratories 
where everyone can try out their wild theories. One of 
A TIBT' s great blessings lies in its duty of pragmatism. 

4 A Duty to Get Results 

It is always very surprising to quite a few profession
als that many budgets or projects don't yield any re
sults. At ATIBT, the first criteria for the quality of a 
proposal is the target to be achieved and the action's 
performance is measured by the quality of the result. 

Pluralism with an institutional centre of gravity could 
lead to action without results. Pluralism with a profes
sional centre of gravity - where most of the players are 
used to monthly running costs, make results necessary 
and significant. 

5 Sustainable Management of the Tropical 
Rainforest 

Far removed from impressive theories, our proposals 
follow in-the-field logic: 

• Can the tropical forest, which is located predomi
nantly in developing countries, be kept in a pris
tine state? Can countries deny themselves agri
cultural areas or plantations, which could allow 

them to gain access . to food security and devel
opment? Would demographic pressure allow for a 
policy of total conservation? 

11 Because they have provided infrastructure, are 
foresters who manage their concession equally re
sponsible for deforestation? 

11 Can village communities be deprived of the right 
to agricultural development in the name of global 
ecology? 

11 Can the international community remain passive 
when faced with the problem of safeguarding 
tropical forests? 

To these questions, ATIBT members reply in the 
negative. We think that tropical forests cannot be 
saved without forestry activities. The line of argument 
is straightforward. First, it must be established that 
forestry is not the major cause of deforestation. Most 
reports state that the forestry sector is responsible for 
about 20% of tropical deforestation, while the agri
cultural sector (including fuelwood gathering) as a 
whole is responsible for 80%. Thus, forestry is not the 
most important cause of deforestation; fuelwood gath
ering and agricultural conversion are much more im
portant. 

Next, what will happen if forestry activities are dis
couraged, for example, through trade measures such as 
boycotts? If logging activities are stopped, will the 
forests be left untouched or will forested land be con
verted to alternative use, such as agriculture? Given 
the demographic pressure in many areas, together with 
the desire (or need) of the local population to improve 
their living conditions, the latter option seems more 
likely: if forest production decreases with demand for 
its products, agricultural conversion becomes a rela
tively more attractive land use option, and deforesta
tion will continue. 

Therefore, starting from the premise that forestry and 
forest conservation are closely linked, the responsi
bilities of the various actors involved in the sustain
able forest management debate can be identified. 

6 At the Government Level 

Having stated that forestry should not be discouraged, 
it should not be inferred that forests should be ex
ploited; some rainforest regions are so rich in biodi
versity that they should be kept pristine. On the other 
hand, one must be pragmatic enough to acknowledge 
that some forests must be converted to agricultural 
land, while noting that increased profitability of for
estry is likely to reduce the area converted. Therefore, 
the ATIDT strongly encourages governments of tropi-
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.cal forested countries to draw up national plans, di
viding the forests into three categories: 

Conservation forests, of a scientific and ecologi
cal character, furthest away from demographic 
pressure. 

Production forests, sustainably managed under the 
supervision of a strong, authoritative administra
tion 

Conversion forests, for agricultural or industrial 
needs, or even forest plantations with high timber 
yields, thus taking the pressure off natural forests. 

We believe that these plans should be supported by 
ambitious national legislation and taxation to stimulate 
sustainability and punish offenders. 

It is also very important that tropical governments 
adopt a clear stance on land laws in their countries. In 
many countries, the following adverse mechanism 
exists: a forester only has a transient right (a few 
years) to harvest and manage his concession, while an 
entrepreneur who sets fire to the forest to convert it to 
farmland becomes owner of the land! Those are the 
millions of hectares of forests which go up in smoke 
every year. This deforestation, if supervised and kept 
under control, is probably necessary to development. 
Unfortunately, slash-and-bum farming, which is an 
ancestral tradition, reaches its limits in countries 
where there is a demographic explosion. It is therefore 
imperative that governments, like that of Ghana for 
example, ensure compliance with conversion plans 
and that farmers be trained in new farming methods. 

Another significant point in state policy is forestry 
legislation. Too many governments still grant conces
sion rights for only a few years, not enough for the 
necessary lapse of time between two harvest rotations. 
How can a forester be motivated to lavish time and 
care on a forest that he must quickly leave? Likewise, 
the all too uneven distribution of forests is a major 
obstacle to sustainable management. Many govern
ments have given in to the temptation to allocate - for 
political or social reasons - small parcels (only a few 
thousand hectares) to nationals or village communi
ties. Although this distribution has many positive as
pects, sustainably managing these small concession 
areas still poses a challenge to scientists: what is feasi
ble in plantation forests, where villagers from forest 
c?~unities become forest farmers, is unfortunately 
diff1cult to achieve in a natural forest. What would 
become of an entrepreneurial forester between two 
cuts while the forest regenerates? 

7 At the International Level 

We believe that the national plans which some coun
tries have started to draw up should be more closely 
scrutinised by donors, who could intervene through 
political pressure and also offer concrete help in es
tablishing these plans. Why should major institutions, 
which intervene in the developing countries' econo
mies by demanding and accompanying drastic ex
change rate devaluations, be any less convincing in the 
field of forest protection, which is so very necessary to 
tropical countries and mankind as a whole? Of course, 
the FAO is very involved in this field, but the World 
Bank and IMF equally have a role to play. World 
Bank and IMF involvement in the forestry policy of 
Congo Basin countries is a concrete example of the 
potential for intervention by donors. Unfortunately 
and incomprehensibly, despite the warnings issued by 
A TIBT members working in the region, the World 
Bank policy currently focuses too much on maximis
ing tax revenues, to the detriment of sustainable for
estry management and local industrialisation: in order 
to obtain additional tax revenue, forest reserve areas 
are heavily taxed, and more intensive forest harvesting 
is being encouraged. 

Other solutions could also be promoted, such as the 
purchase of pristine forests to refund the national debt 
or to compensate for carbon dioxide pollution. Why 
have these solutions up till now found little response? 

On the other hand, one may be surprised to learn that 
many donors (such as the European Commission) are 
pursuing solutions which they feel will help soothe 
their consciences. The result is all those « working 
groups » and « workshops » flourishing in the tropics, 
many of which are headed by generous yet all too of
ten inexperienced people. Why are workshops so often 
closed (due to financial reasons) without achieving a 
concrete result? Why are the skills of competent spe
cialists within F AO or research centres like the 
CIRAD-Foret not funded and used more often? 

8 At the Forester's Level 

Admittedly, it is shocking to realise that some forest
ers behave irresponsibly, but it is also too simplistic to 
designate the forestry sector as the main cause of de
forestation. 

8.1 FOREST INFRASTRUCTURE 

Within forests meant for production, a forester's first 
task con~ists in setting up a road network for entering 
and leavmg. Such a network has always been consid
ered by governments and populations alike to be ex
tremely positive and a factor in development. Para
doxically,_ this network is also a target for ecologists 
who see 1t as the main vehicle of deforestation! Be
cause of the confused arguments and solutions sug-
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gested in the field of infrastructure, A TIBT has just 
launched a wide-ranging survey aimed at international 
decision makers (ministers, heads of major donor or
ganisations, environmentalist NGOs, etc.) on the 
theme "Forest roads: the road to development or de
struction?" What should be done with the road net
work used for forest harvesting? Should the forest not 
be harvested? Should the roads be closed after har
vesting? Should checkpoints be set up? The results of 
the survey will be published in a special issue of The 
ATIBT Newsletter during the course of the first quar
ter of 1998. 

8.2 DAMAGE CAUSED BY FOREST HARVESTING 

Indeed, awareness of this issue by foresters is rela
tively recent, and the delay in the reaction in order to 
work better is certainly responsible to a large extent 
for certain environmentalists focusing on foresters' 
guilt. Nevertheless, one must also remain wi~hin rea
sonable limits. 

e Delay in awareness: to most of the industrialists in 
the world, whose main concern is to increase out
put, the idea of ecological damage or environ
mental pollution (air, water, soil, nature) is new. 
The Rio Summit isn't ten years old yet! As we 
have seen at the start of this presentation, A TIBT 
was no later and no earlier than others in realising 
about the necessities of ecology. Its response 
however, has been concrete. 

• ATIBT's reaction: the evolution in the associa
tion's concern led to positive reactions. In 1988, a 
Forest Commission was set up to stimulate sus
tainable forest management; between 1993 and 
1995, the association published three manuals in
creasing awareness of forest management; 1996, 
reorganisation of the Secretariat General to make 
it an efficient instrument in the promotion of sus
tainable forest management; 1997, research and 
publication of a book on sustainable tropical for
est management; 1998, research and publication 
of a manual on sustainable forest management 
harvesting methods (in progress). However, the 
search for the best methods requires an even 
greater mobilisation of professionals. Many ques
tions, however, still remain unanswered: what 
about maximum allowable cut, natural or accom
panied regeneration, biodiversity or improvement 
of species, directional felling to cushion the fal
ling harvested tree or to protect the vegetation 
below? 

e Limits to these best methods: necessary as it may 
be to research and promote the application of 
better forest harvesting methods, they would not 
be sufficient to solve the problem of deforesta
tion. "To stop deforestation, one has to impose 

certification of forest products from sustainably 
managed forests!" (usually accompanied by a 
photo of a forest fire). Here is an untruth that 
would surprise many naive consumers who might 
be prepared to pay a surcharge in order to save 
tropical forests. Improving methods might bring a 
total gain of 10 to 15% in output of the volume 
harvested and the protected volume per hectare. 
Considering that forest harvesting is responsible 
for only 20% of deforestation, this constitutes a 
maximum of 3% output. The remaining 80% (or 
more) of deforestation is caused by farming and 
fuelwood collection, as mentioned earlier. 

Indeed, good forestry management is necessary to 
protect nature, to conserve resources, and to reassure 
the consumer as to the care brought to the product. he 
purchases. However, it is not sufficient to prevent de
forestation; it is urgent we find more radical and espe
cially more global solutions to deforestation. 

One must be conscious of all the perverse effects of 
the economic devaluation of forest products by con
straints on the international markets: CITES and 
CERTIFICATION. In the competition between for
ester and planter for the use of tropical forest areas, 
the economic value of extracted timber is an important 
factor. One should perhaps add the economic concept 
of ecological safeguards, the cost of stocking carbon, 
etc. 

A TIBT is focused on the research, discovery and pro
motion of global solutions, which alone would help 
tropical countries to control their development by 
protecting nature. 

9 At the Village Community Level 

The participation of village communities in the man
agement and safeguarding of forest heritage is crucial. 
Indeed, in our opinion, the following proposals need 
to be implemented: 

• In allocating concessions, central government 
should take into account the village forests lo
cated within the perimeter of concessions granted 
to major forestry companies. Recent rivalry be
tween foresters and villagers often stemmed from 
frustration due to ambiguity about the rights and 
duties of both parties. 

e The forest taxes should be redistributed more eq
uitably by the state for the profit of regions, or 
even rural communities. 

• Foresters should take local wishes into account in 
the choice of contractual contributions or dona
tions, for example, by enhanced integration of the 
local population through salaried jobs. Of course 
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this requires training in rural schools in forest re
gions of forestry technicians operating in the 
field. Developing countries have often exclusively 
given priority to training students in higher edu
cation whose needs are more urban than provin
cial. Governments, like the private sector, suffer 
from a deficit of on-site workers (in the forest and 
in factories). Moreover, training locally hired for
est planners would enable improved integration of 
local ancestral knowledge. 

NGOs here have a very important role to play in 
increasing awareness and field training, as much 
to safegqard the forest and its economic develop
ment as for new methods of sedentary farming. 

10 Conclusion 

A TIBT would like to participate in research, dialogue, 
decisions and practices not only covering forest man
agement but also the entire tropical forest environ
ment. More and more, the private sector, conscious of 
its responsibilities to the state, local populations, and 
the international community, is ready to commit itself 
to a new social and economic role. But it cannot ap
proach this new role without first an economic redefi
nition of its costs. The market and its competitors in 
other timber and materials would quickly bring the 
entrepreneur back to Earth! 

Sustainable management of tropical forests is within 
our reach, but requires the following four imperatives: 
political will, fmancial resources, technical research, 
and human resources. 
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Abstract 

Non-governmental organisations (NGOs) are having an increasing influence on both global and national forest pol
icy, and now represent the views of a significant proportion of the global population. The role of forest NGOs is 
changing from the promotion of wilderness protection and land purchase, through campaigning on issues such as old
growth forest logging and pesticide use, to the development of a coherent vision of forest stewardship. There is a wide 
range of opinions within and between NGOs. Sometimes quite different NGOs will collaborate, but there have also 
been disagreements, for example, between organisations interested in human rights and wildlife conservation. Since 
the early 1990s, attention has broadened from the tropics to temperate and boreal forests, and to a more general con
cern with sustainable forest management. NGOs are now consciously trying to balance the needs of human popula
tions with environmental concerns and are increasingly moving towards a solutions-based approach to forest conser
vation. The development of forest certification is an example of this strategy, and the recent agreement bet.veen the 
WWF and the World Bank shows old opponents agreeing to work together. The paper also discusses continuing 
problems and possible strategies that need to be furtht!r developed in the future. 

1 Introduction 

Opinion polls consistently suggest that the loss and 
degradation of the world's forests ranks high on the 
public's list of concerns. NGOs concerned with the 
environment· exist because there is a common percep
tion that many ecosystems are undergoing an appar
ently inexorable degradation, that post-World War II 
development has often exacerbated this situation, and 
that centralised governments rarely have the long-term 
perspective or capacity to meet local needs. People 
working for NGOs also see themselves as helping to 
give a voice to the underprivileged and, in a certain 
sense, as acting as spokespersons for the natural 
world, which has no obvious voice of its own. 

Today, NGOs are playing an increasingly important 
role in influencing forest policy at both a global and a 
national level, by shaping public opinion, actively 
engaging in field programmes and lobbying in deci
sion-making fora. This change is occurring against a 
backdrop of declining state power, and is matched by 
a parallel growth in the importance of trade interests 

(including transnational companies) and intergovern
mental processes in the forest debate. 

Forest NGOs increasingly find themselves playing the 
role of an "environmental conscience", involved in 
both identifying and publicising threats to ecology and 
people. This function is welcomed by many in gov
ernment and even in industry. It is also tacitly admit
ted even by those who see NGO activities as having a 
generally negative influence. Concerted action by 
NGOs helps to bring particular issues to global atten
tion. Perhaps even more telling, if these campaigns are 
later wound down or abandoned, problems can re
emerge; for example, the relative lack of international 
NGO attention on issues in Sarawak, Malaysia, has 
resulted in many of the agreements reache_d in the 
early 1990s being quietly forgotten. 

2 Background and Membership 

Conservation NGOs now represent the interests of a 
significant proportion of the global population. For 
example, active supporters of the WWF now number 
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almost 5 million worldwide. Membership in Great 
Britain's largest conservation NGO - the Royal Soci
ety for the Protection of Birds - stands at almost a 
million people, nearly 2 per cent of the country's 
population. Opinion polls suggest that the number of 
sympathizers is larger still. 

Significantly, support for NGOs is no longer confined 
to the richer parts of the world and the affluent middle 
classes, but is rapidly increasing in many developing 
countries and amongst poor and landless communities. 
"Grassroots" NGOs are generally smaller, less for
mally organised and poorly funded, and concentrate 
on local rather than global issues. The campaign of the 
Penan and other tribal people against logging in Ma
laysia, opposition of rubber tappers to land clearance 
in the Amazon and the Chipko movement in northern 
India are just a few well-known examples. 

Increasingly, such local NGOs are coming into con
tact, and sometimes also cooperating, with larger in
ternational bodies. 

3 The Changing Character of NGO Involve
ment in the Forest Debate 

There have been popular movements against the de
structive exploitation of forests as long as there have 
been rulers and ruled. Plato bemoaned the loss of for
est around Athens in his Critias, and encroachment of 
forests was a frequent cause of dispute within ancient 
Greece. Historical conflicts between those dependent 
on the forest and those interested in the land under
neath can be traced throughout Europe, North Amer
ica and the Middle East, spreading into other parts of 
the world with the wave of colonial settlements. In 
England, the pamphleteer John Evelyn wrote Sylva in 
1664 to promote reforestation efforts. Pressure from 
private citizens was reflected in government policies 
regarding forest establishment hundreds of years ago 
in countries as diverse as Japan and Switzerland. 

The earliest recognisable forest NGOs, in the late 
nineteenth century, generally aimed to preserve par
ticular areas of "wilderness" and to encourage tree 
planting. These generally middle class lobby groups 
helped create a movement for the creation of national 
parks in the USA, New Zealand and elsewhere. Their 
interests survive today in the wilderness movements 
and particularly in the eco-centric North American 
model of conservation and protected area establish
ment. 

This strand of the environmental movement has also 
led to practical involvement in forest conservation. 
During the twentieth century, conservation organisa
tions have become increasingly involved in land own
ership, and many forest reserves around the world are 

now sponsored and owned by NGOs, sometimes di
rectly through public subscription. Other groups, such 
as WWF and IUCN The World Conservation Union, 
have initiated field projects and policy programmes 
and concentrated on the practical application of con
servation philosophy through political action at the 
international level. 

The growth of the modem environmental movement, 
following the Stockholm Conference in 1973, saw 
NGOs taking an increasingly high-profile stand on 
issues such as logging in natural forests, large-scale 
dam construction, the use of pesticides and intensive 
forest management. The movement has involved both 
large international bodies and thousands of small 
grassroots NGOs. The direct and consistent engage
ment of northern NGOs in forest issues dates back to 
the late 1970s, but the character of NGOs is also de
veloping. 

In the developed countries, the debate about forest 
conservation began by focusing on tropical moist for
ests. Growth in environmental interest coincided with 
the accelerating clearance of tropical forests for agri
culture and the rapid expansion of logging activities, 
making this an obvious target for attention. Given the 
huge scale of interest and involvement in forest issues 
today, it is somewhat ironic that in the early 1980s 
most major environmental NGOs were reluctant to 
become involved in the tropical forest debate. Indeed, 
in several countries small lobbying groups were set up 
to work on the issue out of frustration at the inaction 
of larger NGOs. Some of these splinter bodies, in
cluding the San Francisco-based Rainforest Action 
Group, remain operational today. Staff at Friends of 
the Earth (FoE), the first international group to cam
paign against tropical forest destruction, initially ar
gued that the issue was located too far from home, 
unlikely to catch the public imagination and so politi
cally complex that any outside interference would 
simply lead to charges of neo-colonialism. WWF was 
so concerned that tropical forests would not be a 
popular campaign issue with members, that first forays 
into the area were deliberately presented as mainly 
concerned with primate conservation. 

The public responded to information about threats to 
tropical forests with concern and enthusiasm. Most 
people proved more capable of grasping subtle envi
ronmental and political issues than they had been 
given credit for by the professionals. Tropical forests 
soon became a major pre-occupation for several large 
NGOs and an issue that was likely to be a successful 
hook for fundraising, always an important considera
tion. 

Concern about charges of neo-colonialism in interfer
ing with domestic forest policies led groups like FoE 
to focus on the role of northern countries in tropical 
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forest loss. FoE started in the mid-1980s with research 
linki~g British timber companies with tropical defor
estat10n. It then went on to investigate trade links 
throughout Europe and the impact of aid policies on 
forest loss, and as a result launched a campaign to 
boycott tropical timber. While this was probably of 
more symbolic than economic importance, it sent a 
significant shock wave across the European timber 
trade, which had at first been tempted to ignore the 
letters and manifestos from FoE and its membership. 
FoE has since maintained an emphasis on research, 
and has for instance published detailed monographs on 
specific aid projects, aspects of the timber trade and 
the role of tropical forests in climate change. 

In the 1980s, new staff at the World Wide Fund for 
Nature took a more pro-active line on forest policy, 
particularly with respect to the International Tropical 
Timber Organisation (ITTO) and the Tropical Forests 
Action Programme (TF AP). Partly as a result, it also 
became a critic of the timber trade. Later, it set its own 
strategy and targets and became involved in the estab
lishment of the Forest Stewardship Council (see be
low). In parallel with the WWF, the IUCN has adopted 
a slightly more academic role, producing manuals and 
guidelines for management of tropical forests, along 
with reports on specific projects within reserves, con
ference proceedings and strategies. Through the IUCN 
Conservation Monitoring Centre - which now has its 
own identity as the World Conservation Monitoring 
Centre working from Cambridge, England - the or
ganisation has also played an important role in re
cording and mapping changes to the tropical forest 
estate, and the risks to particular species. A more radi
cal and people-orientated organisation, the World 
Rainforest Movement, is based in Malaysia but with 
offices in the UK and elsewhere. Far less well
funded, and consequently relatively limited in its 
scope of activities, the WRM has played an important 
role as catalyst and critic and has particularly champi
oned the rights of forest-dwelling communities. 

During the 1990s, NGO activity has changed in a 
number of important ways. First, there has been an 
increasing recognition that temperate and boreal for
ests also faced serious environmental problems, al
though in this case the issues have as much to do with 
the quality of the forests as the area under trees. There 
has also been an increase in direct action, through for 
example the blocking of logging roads or the occupa
tion of offices. The entry of Greenpeace into the inter
national forest debate, through a series of high profile 
operations in British Columbia, Karelia and Siberia 
has drnwn global attention to issues that were previ~ 
ously only of local concern and has increased direct 
action. More recently, some international networks 
have been set up to act as liaison bodies between dif
ferent NGOs, large and small, including the Taiga 
Rescue Network in the boreal region and the Native 

Forests Network throughout the temperate countries. 
Activists and researchers increasingly keep in touch 
through electronic networking systems. The 1992 
Earth Summit, and the subsequent spate of forest ini
tiatives (such as the Intergovernmental Panel on For
ests, World Commission on Forests and Sustainable 
Development, and the seven regional criteria and indi
c~tor initiatives) all provided fora for NGOs to engage 
with governments and intergovernmental bodies. 

4 The Growth Of Grassroots Activism 

De~pite their high public profile, international organi
sations represent a minority of those actively involved 
in forest issues. The majority are "members" of 
smaller, more loosely-knit and transient collectives 
that often do not classify themselves as NGOs at all. 
Responses to perceived threats to forests remain var
ied. Sometimes local commmµties unite against the 
possibility of forest destruction, while in other cases a 
variety of issues relating to profit, employment and 
land ownership cause splits within communities, or 
results in locals uniting against outside conservation
ists. Protests are silent or vocal, passive or active, 
violent or non-violent. Some examples of the range of 
local opposition to forestry developments are listed 
below: 

Non-violent direct action against loggers by the 
Chipko movement in the Himalayan region of In
dia, through villagers "hugging trees" to prevent 
the use of chainsaws. 

Use of legal procedures, including the Endan
gered Species Act, to stop logging of old growth 
forests in Oregon by the Oregon Natural Re
sources Council. 

Letter writing campaigns against companies oper
ating in forest areas, such as those coordinated by 
Survival International in the UK. 

Commissioning studies of the impacts of various 
forestry options on employment prospects in areas 
of the Pacific Northwest (USA) by the Wilderness 
Society. 

Blockades of logging roads in Sarawak, Malaysia, 
by the Penan people and their supporters, and in 
British Columbia by environmentalists, both pro
testing against logging. 

Sit-ins and removal of timber from shops and 
timber yards in the UK, in protest against the im
ports of illegally logged mahogany from Brazil. 

Publication of national forest strategies by WWF 
national organisations in Finland and Malaysia. 
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ill Lobbying by NGOs to secure voluntary boycotts 
on use of tropical hardwoods by many local 
authorities and corporations in Germany, the 
Netherlands and Austria. 

ill Successful lobbying for the creation of a World 
Heritage Area, and consequent declaration of a 
national park, in large areas of rainforest in Tas
mania, Australia. 

ill Legal action and union activism by Brazil nut 
pickers and rubber tappers, to prevent further log
ging of areas of the Amazon in Brazil. 

5 Differences within NGOs 

There is a tendency to assume that NGOs represent a 
unified block of opinion regarding forest conservation. 
In fact there is an important, although often largely 
unrecognised, range of opinions within and between 
NGOs - from extremely radical to very conservative. 
Even discounting the frnige political groups on the 
right and left that sometimes make pronouncements 
about the environment, there are major differences in 
tactics and, to a lesser extent, in aims between NGOs. 

There is a tendency for new NGOs to set up in oppo
sition to existing environmental NGOs. Some of these 
are clearly front-groups for industry, such as the BC 
Forest Alliance, which was created by the public rela
tions consultants Burson-Marsteller. However, others 
represent more genuine coalitions of forest workers, 
miners and other stakeholders who fear that too strin
gent protection of forest ecosystems is undermining 
jobs and the economy. These groups are an important 
new factor within the forest debate. ' 

Sometimes quite different NGOs will collaborate, for 
example when direct action groups block a logging 
road while other organisations institu~e legal chal
lenges against the operation, or mobilise their mem
bers to write letters, sign petitions etc. However, there 
have also been clashes between NGOs that apparently 
share similar aims, as seen in the conflicting priorities 
of environmental and human rights groups over the 
treatment of indigenous people in protected areas. 

6 Contemporary Developments 

During the 1990s, the role of NGOs has continually 
been modified as external conditions have changed. 
As mentioned above, attention has shifted from the 
tropics to a more general analysis of global forest con
ditions. The focus has moved away from the preserva
tion of intact forests and the creation of protected ar
eas such as national parks or wilderness reserves to a 
more general concern for sustainable forest manage
ment and meeting environmental and social needs of 
forests that are used for commercial purposes. This 

shift comes with the realisation that not all biodiver
sity can be maintained within traditional protected 
areas, and that social issues should rank alongside 
traditional concerns about nature and wildlife. 

In the past, there have clearly been cases where con
cern about wildlife has been addressed at the expense 
of humans, such as the creation of protected areas that 
resulted in indigenous peoples being expelled from 
their traditional lands. The need to balance immediate 
needs of human communities with longer term envi
ronmental and social goals will define the new forestry 
debates. 

Conservation NGOs are now learning from past mis
takes and consciously trying to balance the needs of 
local populations with environmental and biodiversity 
concerns. For example, the WWF has recently joined 
with the International Alliance of Indigenous/Tribal 
Peoples of the Tropical Forests regarding conservation 
policy in indigenous territories. NGOs in North 
America have also reached consensus with logging 
communities. NGOs have adopted a more participa
tory approach to conservation, involving local com
munities in planning, decision-making and manage
ment and starting to respond to local initiatives rather 
than adopting a top-down approach. However, it must 
be admitted that many of these changes are still in 
their infancy within individual NGOs, and much de
velopment work remains to be done. Clearly, there are 
also situations in which long-term environmental goals 
clash severely with immediate human needs; the de
bate about how these issues should be resolved is far 
from over. 

NGOs are also increasingly moving towards a solu
tions-based approach to forest conservation, and de
veloping a coherent and detailed vision for the future 
of forest lands, rather than grounding their actions 
simply in opposition to aspects of current practices. 
For example, the WWF and IUCN recently spent two 
years drawing together a detailed picture of forests in 
the future and a strategy for realising this vision, pub
lished in March 1996 as Forests for Life. This strategy, 
which identifies clear targets for progress, has since 
received the backing of over twenty governments, the 
World Bank and the G8 Summit in Denver in June 
1997. The recent signing of an agreement between the 
WWF and the World Bank is a significant example of 
old opponents agreeing to work together to seek posi
tive ehange. 

Perhaps most important of all, NGOs are increasingly 
working in partnership with other actors, such as gov
ernments, private corporations and groups of forest 
dwellers, in seeking sustainable forest management. 
The development of forest certification and the Forest 
Stewardship Council is an important example of this 
strategy, in which NGOs worked with the timber trade 
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- a traditional "enemy" - on policies that can benefit all 
parties concerned. Development of certification in
volved NGOs working with governments, industry, 
forestry workers and indigenous people in many 
countries. Perhaps even the liaison between NGOs and 
commercial companies even led to the formation of 
"b ' " d" d uyers groups an pro ucers' groups" of compa-
nies committed to purchasing or growing certified 
timber, which has proved to be enormously influential 
in persuading governments of the importance of de
veloping national certification standards. 

Buyers' groups now exist in countries as far apart as 
Belgium, Latvia and the USA. They mark a direct 
reversal in tactic, from attacking industry to collabo
rating for a common aim. However, most NGOs (and 
perhaps most people in industry) would admit that 
such a development only became possible as a result 
of earlier, more aggressive, campaigning. 

However, the partnership approach is neither univer
sally adopted nor always accepted. Regional differ
ences are significant. In North America, for example, 
NGOs and industry generally still square up to each 
other in confrontation. Radical direct action groups 
such as EarthFirst! recommend non-violent confronta
tion over logging while in British Columbia the new 
premier has labelled environmentalists "the enemy" 
and is calling for an "army" to oppose them, whipping 
up public opinion and resulting in violent attacks 
against those supporting forest conservation. Similar 

conflicts have plagued parts of Australia in recent 
years. On the other hand, in many parts of Europe and 
for example in New Zealand, decades of conflict are 
now starting to change into a more consensual ap
proach to the issue - far from universal or perfect of 
course but still marking a radical shift from the past. 

7 Conclusions 

On a global scale, NGOs are struggling to come to 
terms with rapidly changing conditions: new opportu
nities, new relationships with potential partners and, in 
some cases, a new backlash against the environment. 
Some of the gains made at the beginning of the 1990s 
seem to be slipping away. Industries and governments 
are increasingly adopting the language of the envi
ronment, but without always necessarily making real 
changes to the way in which they operate. In some 
cases, they have been quite successful at discrediting 
the environmental movement. The activities of trans
national companies are also increasing in scope and 
scale. 

Changes on such a scale are never easy. NGOs, just 
like industry and governments, are frequently plagued 
by disagreements, infighting, personal ambitions and 
confused thinking. The very success of the NGO 
movement has created additional pressures. These are 
the inevitable companions of growth and develop
ment. 
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Abstract 

India is a land of great physical and ecological diversity. With a population reaching 940 million, the pressure of un
sustainable withdrawals have caused forest degradation. India has only 38.57 million hectares of good forest cover 
and 31.4 million hectares of degraded forests. Timber yield is 12 million cubic meters, and demand is 30 million, 
which will grow to 60 million by 2010. The requirement of fael wood is around 280 million tons and will rise to 356 
million tons by 2010. 

The current government-funded plantations (one million hectares per year) will not meet even the fael wood needs. 
Growing demand for industrial wood will degrade the remaining natural forests. In view of the supply-demand gap, 
industries should invest to raise 0.4 million hectares of plantations per year in degraded government and community 
lands in line with the developing countries in the region. 

However, the main concern of some environmentalists and NGOs is that industries will resort to monoculture and 
usufructs from such areas will not be available to local people, which is the main plank of the 1988 Forest Policy. 

A set of safeguards have been suggested to resolve the conflict by setting up a management group from industry, the 
Forest Service and local institutions for ensuring that 2 5% of the trees are of mixed species needed by the people and 
to prevent monoculture. 

This new approach would ensure development of a participatory approach between people, forest service and the user 
industries for achieving sustainable forestry goals in the country. 

1 Introduction 

India is a land of great physical, ecological, social and 
cultural diversity. It is one of the 12 mega-diversity 
countries and supports 16 major forest types, includ
ing mangrove, tropical, sub-tropical, temperate forests 
and alpine pastures in the high Himalayas. The geo
graphical area is 329 million hectares while the ·popu
lation has increased from 390 million in 1951 to more 
than 940 million today. The livestock population has 
increased from 292 million to 450 million. As such, 
the pressure on forests has increased considerably, 
leading to unsustainable withdrawal of fuel wood, 
timber and fodder and the consequ,ent degradation of 
forests and pastures. 

Presently, India has 63. 96 million hectares of forest 
cover (19.47% of its geographical area), out of which 
only 38.57 million hectares (11.73%) has forest cover 
of more than 40% crown density. The balance (25.39 
million hectares) is degraded, having 10 to 40% crown 

density. Moreover, nearly 6 million hectares of scrub 
area is also legally classified as forest. 

2 Forest Policy Evolution 

The contemporary forest policy, management and 
silvicultural systems, since their inception in 1864, 
have developed mainly with the objective of produc
tion of commercially valuable timber on a sustainable 
basis. Rapid development after independence in 1947 
led to the establishment of large numbers of paper and 
pulp mills, saw mills & plywood factories. Growing 
rural and urban housing needs dramatically increased 
demand for forest products, especially timber and 
bamboo. 

By the mid 1970s, foresters realized that the old cus
todial and timber oriented system of management 
needed to be changed in order to address the growing 
population and rising demand for fuel wood, fodder 
and non-wood forest products for local use. The issue 
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became the subject of national debate at various levels 
in the early 1980's. The resulting National Forest 
Policy of 1988 redefined forest priorities in the fol
lowing main thrust areas: 

• Maintenance of environmental stability through 
preservation and restoration of ecological balance 
and protection of the vast genetic base. Derivation 
of economic benefit must be subordinated to this 
principal aim. 

• Meeting basic needs of the rural and tribal people, 
especially for fuel wood, fodder, non-wood forest 
products and small timber, in keeping with the 
carrying capacity of forests. 

• Raising the productivity of forests and achieving 
the policy goal of having 33% of the country area 
under tree cover (66% in hill areas). 

• Industry to be encouraged to develop its raw ma
terials by interacting with the local people and 
communities for labour and land through financial 
and technical inputs as well as buy-back arrange
ments. Monoculture should not be allowed in 
natural forest areas with rich bio-diversity. 

• Ensure public's close involvement in programmes 
of protection, conservation and management of 
forests. 

3 Emerging Trend of Demand-Supply of 
Wood 

India has a growing stock of 4.74 billion cubic meters, 
with an annual increment of around 87.62 million cu
bic meters. However, because 10 million hectares of 
good forests fall in National Parks and Sanctuaries 
(where no commercial extraction is permitted), only 
12 million cubic meters of timber and 40 million cubic 
meters of fuel wood is being officially extracted. The 
umecorded extraction for meeting local needs under 
existing rights and concessions in forest areas is many 
times higher. 

The current demand for timber is around 30 million 
cubic meters, out of which 8.3 million cubic meters is 
needed for paper, pulp and panel products and 15.4 
million cubic meters for saw milling (i.e. housing, 
packaging, furniture, etc.). As such, during 1994-95, 
nearly US $600 million worth of wood and wood 
products were imported. The total timber requirement 
is estimated to grow to a level of 60 million cubic 
meters by the year 2000 (20.5 million cubic meters for 
paper, pulp & panel products and 27 million cubic 
meters for saw milling). The current requirement of 
fuel wood is around 280 million tons, which is likely 
to rise to 356 million tons by the year 2000. There is 
therefore an ever-growing gap in the supply and de
mand scenario. 

4 Policy Options for Sustainable Management 
of Forests 

It is evident that current requirement and growing de
mand cannot be met by current growth levels. Planta
tions, mostly government-funded, only account for 
one million hectares per year in degraded forests and 
around 0.30 million hectares in private lands. This will 
not even meet the fuel wood need of the country on a 
sustained basis, because growing demand for indus
trial wood will degrade the remaining natural forests. 
Moreover, in view of the highly polluting nature of 
producing wood substitutes like aluminum, plastic or 
steel products, the demand for industrial wood will 
continue to rise. 

In a developing country like India, one of the primary 
obstacles to raising high quality plantations is a lack of 
adequate financial resources and technical know how. 
Government funds should go toward raising fuel 
wood, small timber and fodder plantations for meeting 
the requirements of local people and tribals who are 
dependent on forests for their basic needs. In view of 
the growing gap between demand and available sus
tainable yield, the government agencies will have to 
raise around 3 million hectares per year of fuel wood, 
fodder and timber plantations, including the regenera
tion of felled forest areas to meet the highly subsidized 
basic survival needs of the rural poor and forest dwell
ers. 

As such, it is imperative to plan and develop large
scale plantations of fuel wood as well as economically 
important timber and industrial wood to meet local 
and national needs, with the full involvement of all 
stakeholders (local people, industry, NGOs and the 
government). It is also essential that more than 30 
million hectares of degraded forests and scrub area be 
replanted within the next 10 years, and that 10 million 
hectares be raised through agroforestry and social for
estry in private and community lands. This will go a 
long way to ensure sustainable management of forests 
and meeting substantially the forest policy goals of 
having 33% of land area under tree cover. Because of 
this resource crunch, planting for industrial timber will 
get very low priority in government investment plan
ning. 

In light of the growing demand-supply gap, it is pro
posed that forest-based industries make major invest
ments in forest plantations (of around 0.4 million 
hectares per year) in government and community de
graded lands. In 10 years, 4.0 million hectares of 
plantations will yield 60 million cubic meters of com
mercial timber/pulp, 20 million cubic meters of fuel 
wood per year (average incremental yield of 20 cubic 
meters per hectare) to meet major part of industrial 
fibre needs on sustainable basis. The industry should 
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also encourage agroforestry operations in farmlands 
through financial and technical help. 

Involving the industries in large-scale plantation ac
tivities has the strategic advantage of bringing in 
much-needed financial and technical inputs into the 
sector. In addition to timber and pulp wood, these 
plantations will generate income and employment for 
rural people; provide fire-wood, grass, medicinal 
plants, fodder and small timber (thinning) for local 
use; offer environmental benefits like soil and water 
conservation and carbon "sinks"; and will ultimately 
reduce pressure on natural forests and help in the con
servation of biodiversity. 

5 Environmental Concerns and Safeguards 

The main concern of some environmentalists and 
NGOs is that industries will resort to monoculture and 
usufructs (grass, fuel and small timber) and the forest 
lands will not be available to local people. Moreover, 
it may discourage people's participation in forestry 
development and agroforestry activities, which are the 
main planks of the 1988 Forest Policy. 

As such, the following must be ensured before any 
degraded government forest land is used for raising 
commercial or industrial plantations: 

GI Preservation of the traditional and customary 
rights of the local communities; 

e Adequacy of nearby forest areas required for 
growing fuel wood, fodder and other forest pro
duce needed by the local people, including tribals; 

GI Prevention of the spread of monoculture, which 
adversely affects the biodiversity of the forest 
ecosystem; 

e Use of only degraded (not rich and well-stocked) 
forest areas for industrial plantations; 

GI Encouragement and protection of Agroforestry 
and farm-forestry activities are not adversely af
fected and are encouraged; 

e That cash crops like cashew, rubber, tea, coffee, 
palm oil, etc., not be planted under the guise of 
industrial tree plantations. 

e That local people's representatives have a say in 
management and distribution of usufructs from 
these plantations. 

6 Sustainable Supply oflndustrial Wood -The 
Way Ahead 

The various concerns indicated above can be resolved 
through the following operative options: 

• As India has nearly 25 million hectares of de
graded forest area and 6 million hectares of scrub 
land, the planting of around 4 million hectares of 
industrial plantations in 10 years time should not 
pose any problem for other users. 

To ensure protection of the interests of local vil
lagers and the best possible technical inputs for 
high productivity, a tri-partite management com
mittee may be formed for each major site, con
sisting of experts from each major Industry and 
Forest Department and representatives of local 
"Panchayats" or Village Council. 
Industry will bear the entire cost and responsibil
ity for operations and high quality technical in
puts in the fields of tree genetics, seed selection, 
nursery raising and planting, etc. The Forest De
partment/Corporation and villagers will provide 
support for protection from grazing, fire, illicit 
felling encroachment, etc. 
To avoid conflict with local needs of grazing and 
fuel wood collection, the degraded forest land 
(less than 20% crown cover) will be selected with 
the approval of the villagers, preferably away 
from the villages. 
Traditional rights of the villages for grass-cutting, 
dry fallen fuel wood, and medicinal plant collec
tion will continue in the planted area and will be 
regulated by the management committee. 
20% of the trees to be planted will be of mixed 
species of fuel, fodder, local fruits, etc., as per the 
people's choice. These trees will belong to the 
Government for distribution of products and tim
ber amongst the local people. The balance 80% 
will be commercial species (at least a mixture of 3 
species) desired by the industry. This will avoid 
monoculture as well as clear felling of the site. 
Moreover, 5% of the 80% of the ~ommercial crop 
will also belong to the Government as part of the 
opportunity cost of the land. 
To ensure development of agroforestry and com
munity as well as private planting, the industry 
will be aliowed an area for planting which will 
meet only 60% of its raw material requirement. 
This will encourage the industry to provide finan
cial and technical support and purchase guaran
tees at prevalent prices to encourage local villag
ers to plant trees in their land. 
The land will be utilized by the industry for a pe
riod of30 years (three crops) provided it fulfils all 
the conditions to the satisfaction of the local vil
lage community and the Forest Department. 

7 International Experience 

In most of the developed countries (e.g. USA, Canada, 
Sweden, Finland, Germany), the major part of the 
forest estate belongs to the forest-based industries. 
These forests are managed along scientific lines with 
highly technical inputs for increased productivity and 
sustainable use. 

8 Conclusion 

Indian forestry is at a crossroads, with only around 
12% of land area having good forest cover (38.5 mil-
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lion hectares) and the growing demand for fuel wood 
and timber being many times over the sustainable 
yield. Only very wise management of existing forest 
resources and bold initiatives in re-greening of the 
nearly 30 million hectares of degraded forests can 
ensure the sustainability of this important natural re
source. In this context, it must be realized that India is 
a developing country, which faces a severe resource 
crunch. Government funds can only be assigned to the 
core social sectors of development; commercial plan
tations should be fuelled and handled by the private 
sector. 

In light of the success achieved by other developing 
countries in this area, it is felt that India should also 
develop a new strategy of involving the private sector 
in close collaboration with local communities in rais
ing annually around 0.3 million hectares of commer
cial plantations, 0.1 million hectares of fuel and fodder 
plantations in degraded government lands and 0.2 
million hectares of community plantations and agro
forestry tree crops. This would meet industrial demand 
and divert the growing pressure from the natural for
ests which will better serve the needs of bio-diversity 
conservation and people's need for fuel, fodder, small 
timber, medicinal plants and other non-wood products 
on a sustainable basis. 
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Rome, 9-12 December 1997 

WORKSHOP ACTIVITIES 

Presentations - (20 minutes each), then discussants reaction (5 minutes) and plenary questions/discussions 
(15 minutes) 

Panels - plenary sessions where a small group of resource persons will make statements (5 minutes each) be 
asked questions by a moderator, take questions from the floor (through moderator) and make final comments 
(1 minute each). 

Working Groups - four "issue" groups work~ng through rotational brainstorming on the issues outlined 
below: i 

• Methods and Tools: key words: mechanisms, operational tools, methodologies, methods, forums, 
space, platforms, venues, conflict management, case studies, (facilitator/reporter - S. Daniels) 

• Organizations and stakeholders: key words: institutions, agency, convenors, roles, 
complementarity, checks and balances, synergy, intermediary organizations, stakeholders, 
constituencies, (facilitators/reporters - 0. Dubois/A. Bebbington) 

• Analytical methods and learning: key words: analytical methods and action /research, training 
and educational needs, information needs, monitoring evaluation (facilitator/reporter - F. Wiersum) 

• Enabling environment: Key words: - legal issues, regulatory, socio-cultural limitations 
appropriateness, economic, policy, technical issues (is the science of sustainability negotiable?), 
promoting pluralism? Preconditions (facilitator/reporter - G. Neville) 

Exercise(s) - One session devoted to a simulation of natural resource management (Fish Banks) with the 
objectives of team building, getting a feel for the various roles, being exposed to a new technique, etc. 
Facilitators - D. Babin and C. Lepage 

Plenary session(s) - for presentations, panels and review/develop summary and recommendations 

Tuesday December 9 

8:30 OPENING 

Opening Remarks - Mr. D. Harcharik, Assistant Director-General, Forestry Department, FAO 
Other remarks - J. Anderson 

SESSION 1 

Exercise - Fish Banks 
Facilitators - Mr. Le Page, Mr. Babin 
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SESSION 2 

LUNCH 

Quick group brainstorming - Four groups each dealing with the questions: What is pluralism and why are we 
talking about it? 
Facilitator - Ms. Gibbons 

SESSION 3 PRESENTATIONS 

"Rethinking Public Participation in Natural Resource Management: Concepts from Pluralism and Five 
Emerging Approaches" 
Professors Daniels and Walker, Oregon State University 
Discussant: P. Wolvekamp 

"Normative Pluriformity in Forest Management: Professional and Community Perspectives" 
Prof F. Wiersum, Wageningen Agricultural University 
Discussant: S. Balaji 

"Managing the Forest Resources Battlefield: Appreciating Actors' Roles and Realities" 
Prof M. Sulieman, Khartoum 
Discussant: R. Beck 

SESSION4 PRESENTATIONS 

"From Chaos to Strength? Social Capital, Rural Peoples Organizations and Sustainable Rural Development" 
Anthony Bebbington, Adalberto Kopp and Donna Rubinoff 
Discussant: I. Christoplos 

"Participatory Leaming and Communication Approaches for Managing Pluralism: Implications for 
Sustainable Forestry, Agriculture and Rural Development" 
Ricardo Ramirez 
Discussant: C. Kenny-Jordan 

Wednesday December 10 

SESSION 1 PRESENTATIONS 

444 

"Pragmatism in a Strong State: Pluralism and Vietnamese Extension" 
Ian Christoplos (Department of Rural Development Studies, Uppsala) 
Discussant: Yam Malla 

"Forestry in the Environment of Political Transition - The Example of Slovenia" 
Jurij Begus and Zivan Veselic, Slovenian Forest Service 
Discussant: R. Steele 

"Between Tradition and New Requirements - Education for Multiple Interest Involvement in Forestry" 
Roland Beck, Chair of Forest Policy and Forest History, Ludwig Maximillians University, Munich 
Discussant: A. Bebbington 
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SESSION 2 WORKING GROUPS (1) 

LUNCH 

Methods and tools - Group 1 
Organizations and stakeholders - Group 2 
Analytical Methods and Leaming - Group 3 
Enabling environment - Group 4 

SESSION3 PRESENTATIONS 

"Legal Aspects of Pluralism and Community-based Forest Management: Contrasts Between and Lessons 
Learned from The Philippines and Indonesia 
Owen Lynch, Center for International Environmental Law 
Discussant: K. Schreckenberg 

"Pluralism in the Formation and Implementation of European Donor Aid Policies in Tropical Forestry" 
Kate Schreckenberg, Rural Development Forestry Nenvork 
Discussant: S. Daniels 

"The Mountain Forum: Leaming and Communicating within a Pluralistic Network" 
Elizabeth Byers 
Discussant: R. Ramirez 

SESSION4 PANEL#l 

NGOs, Donors and GOs: Changing roles of NGO, donors and Governments in an evolving natural resource 
management context. Participants: 
R. Romeo, CERFE 
I. Christoplos, Uppsala (SIDA) 
J. Begus, Slovenia Forest Service 
A. K. Mukerji, India Forest Service (retired) 
J. Carter, Intercooperation 
W. Jackson, IUCN 
Moderator: Kate Schreckenberg, ODI 

Thursday December 11 

SESSION 1 WORKING GROUPS (2) 

Methods and tools - Group 2 
Organizations and stakeholders - Group 3 
Analytical Methods and Leaming - Group 4 
Enabling environment - Group 1 

SESSION 2 PRESENTATIONS 

"Same Platform, Different Train: Pluralism, Participation and Power" 
Nicolas Hildyard, Pandurang Hegde, Paul Wolvekamp and Somasekhave Reddy 
Discussant: K. W amer 
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"Assessing Local Resilience and Getting Roles Right in Collaborative Forest Management: Some Current 
Issues and a Potential Tool, With Special Reference to Sub-Saharan Africa" 
Olivier Dubois, !JED 
"Sustainable Forestry and Rural Development in Pluralistic Environments: The Case of Uganda" 
John Aluma 
Discussant: D. Babin 

"Patrimonial Mediation and Management Subsidiarity: Managing Pluralism for Sustainable Forestry and 
Rural Development" 
Didier Babin, Alain Bertrand, Jacques Weber and Martine Antona, CIRAD-Foret 
Discussant: J. Carter 

"Community learning and education in a pluralistic environment: Implications for Sustainable Forestry, 
Agriculture and Rural Development" 
Prof Roger Steele, Eric Nielsen and Emmy Mbozi, Cornell University 
Discussant: M. Sulieman 

SESSION 3 PANEL #2 ACTION/RESEARCH 

Information gaps and ongoing action/research/development programmes. Participants: 
L. Buck, CIFOR/Comell 
D. Babin, CIRAD-Foret 
0. Dubois, IIED 
F. Wiersum, IAC, Wageningen 
J. Aluma, Forestry Research Institute, Kampala 
0. Souvannavong, Forestry Research, FAO 
Moderator: 0. Lynch 

SESSION 4 WORKING GROUPS (3) 

Methods and tools - Group 3 
Organizations and stakeholders - Group 4 
Analytical Methods and Leaming -Group 1 
Enabling environment - Group 2 

17:30 RECEPTION 

Hosted by the Assistant Director-General of the Forestry Department of F AO, Mr. David Harcharik 

Friday December 12 

SESSION 1 PRESENTATIONS (NO DISCUSSANTS FOR THIS SESSION) 
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"The Technical Aspects of Sustainable Forestry and Rural Development in a Pluralistic Institutional 
Environment" 
S. Balaji, Forestry Dean, Tamil Nadu Agricultural University, India 

"Pluralism and Sustainable Forestry and Rural Development: The perspective of the Association Technique 
Internationale des Bois Tropicaux" 

J J Landrot, Secretary-General, Association Technique Internationale des Bois Tropicaux (ATIBT), 
presented by A. Froncillo 
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PROGRAMME OF THE WORKING GROUP 

"Industries as Partners for Sustainable Forestry in India - Issues and Options" 
A. K. Mukerji, Inspector General of Forests & Special Secretary, Government of India (retired) 

"Policies for Sustainable Forestry Development in the Andes" 
C. Kenny-Jordan, Chief Technical Advisor, Participatory Forestry Project in Ecuador 

"Stakeholders' Responses to Changes in Forest Policies" 
Y. Malla, University of Reading, UK. 

SESSION 2 WORKING GROUPS (4) 

LUNCH 

Methods and tools - Group 4 
Organizations and stakeholders - Group 1 
Analytical Methods and Learning - Group 2 
Enabling environment - Group 3 

SESSION 3 WORKING GROUPS (CONTINUED) 

SESSION 4 PLENARY: CHAIR G. WALKER 

Reports from the groups 
Summary and next steps 

17:30 Closing Remarks - Mr. E. H. Sene, Chief, Forest Conservation, Research and Education Service, Forestry 

Resources Division, F AO Forestry Department 
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l'viany different actors, often with distinct perspectives. values. knowledge and 
needs. are increasingly demanding a role in management and decision-making 

in forestry and rural development and in becoming responsible stakeholders. 
An understanding of the dynamics of this situation and the development of tools 
and methods to accommodate the plurality of actors. groups and organizations 

are critical to sustainable forest management and rural development. These 
proceedings report on the International Workshop on Pluralism and Sustainable 
Forestry and Rural Development, held in Rome in December 1997. The report 

contains 26 papers in the areas of operational and analytical tools and 
methods, communication and learning approaches. and institutional, policy and 

technical issues. Summaries of the papers and the workshop activities are 
provided in French. 

De nombreux acteurs ayant souvent des perspectives, valeurs, savoirs et 
besoins ditferents, aspirent de maniere croissante a jouer un role dans les 

prises de decisions et la gestion en matiere de forets et de developpement rural 
et devenir ainsi de veritables parties prenantes responsables. Comprendre les 
dynamiques de cette evolution et developper des outils et methodes pour tenir 

compte de cette pluralite des acteurs, des groupes et des organisations est 
crucial pour la durabilite de la gestion des forets et le developpement rural. Ce 
rapport presente un compte rendu de I' Atelier international sur le pluralisme et 

la foresterie et le developpement rural durables, qui s'est tenu a Rome en 
decembre 1997. II contient 26 articles couviant les domaines suivants: outils et 
methodes d'analyse; approches en matiere de communication et d'acquisition 

de connaissances; et problematiques politiques et techniques. Les resumes de 
ces articles et le compte rendu synthetique des activites de I' Atelier sont 

presentes en frarn;:ais. 
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