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Towards Outcome-Based Regulation of Logging In Natural Forest
ConcessIOns and Commumty Forests2

Chus Bennett and Silver Hutabarat

Draft 12 November 1997

1. Introduction
One ofthe fimdamental constnunts to sustamableforestmanagement (SFM) mmany parts

ofthe world IS a development pohcy regime wluch encourages deforestauon. In IndonesIa, tlus
problem can be dry lded mto three mterrelated elements, forest resources undervalued by market
restnctIons and underestlmanon of ecolOgical values, uncertamty of tenure wluch wscourages
the long range VIew of forest management necessary to achIeve sustaInabilIty and a hIgh-cost,
overly-prescnpnve and bureaucratIc system of forest regtllatIon (Bennett 1996)

TIlls paper reVIews the tlurd element and makes a case for reonentatIOn offorest poltcy
away from prescnphve regulatIon towards a slmpler and more outcome-based system whIch
would reduce costs, encourage Innovation m production and marketing as well as facIlItate
accountabIhtyofforest managers and mspectors alIke' The focus IS on regulatIon ofstate forest
lands where there are eIther natural forests or highly dIverse agroforests EXIStIng regulatory
problems faced by corporate conceSSIOnaIreS are wscussed These problems are hkely to be more
onerous for the managers of commumty forests where trees are cut, eIther as a minor or major
actIVIty Ifa SImIlar regulatory route IS followed

ConcessIOnaIres and EXIstmg RegulatIOns
Throughout the 1990s the Issue offorest rent has never been far from the centre stage of

debate about forest polIcy Vanous stuwes have concluded that forest conceSSlOns m natural
productIOn forests have enjoyed exceSSIve rents (WaUll 1991, World Bank 1993, ITFMP 1995)
The MImstry ofForestry (MoFr) has conmussIOned Its own speCIal stuwes to estImate the SIze
ofthe rent to estabhsh how much hIgher the forestry royalties mIght be raised A problem faced
by all of these studies IS the lack of conSIstently relIable aggregate data about productIon costs
and market values One cost whIch by Its very nature IS difficult to capture IS the cost of domg
forestry busmess, m partIcular, the cost ofnegotIatIng the forest bureaucracy ConceSSIOnaIres
mamtam. therefore that the forest rent accrumg to them 1S not as hIgh as formal analyslS
mdIcates

The hIghly complex system ofpermIts lIcences and other approvals exerts a slgtUficant
cost, reduces effiCIency and Increases nsk Forestry regulatIon has largely become a paper
exerCIse With abundant opportunItIes for mIsmanagement by the InspectIOn servIce and other
OffiCIalS It IS not the purpose oftlus paper to quantIfy the cost of the present regulatory system
neIther to argue to what extent forest royaltIes mIght therefore, be raIsed but rather to argue that
an outcome-basedsystem would offer the opportunIty ofsIgmficantly lowercosts whIlst ensunng

2 Contnbutton to a Workshop ofthe Natural Resources Management (NRM-m PrOject (Department of
Forestry -- Bappenas - USAID) on Reonentatton ofForestry Polley to be Outcome-Based (Reonentasl
Kebykan Kehutanan Berdasarkan "Outcome "), 20 November 1997

The NRM-II Project 15 workIng on the development of an outcome-based approach for forest
regulatIOn. TlUS work mcludes conceptual and field testmg stages lmked to polley development



greater accountabIlIty of conCeSSlOn3.lreS and the InspectIOn servIce Itself

CommUnIty Forests and Future RegulatIOn
Gatherers of non-umber forest products (NTFP) In IndoneSIa are typIcally perceived as

non-tImber harvesters In fact, few NTFP harvesters would never cut down at least a small
number of trees m forested land Thus, Ironwood or ulm trees ill KalImantan may be felled to
construct settlement houses or board walks along nver banks as well as a Wide range ofhousehold
and agnculturalimplements In agroforests unproductIve trees may be replaced e g the damar
(Shorea) trees in K.ruI, Lampung and the Lembo of East KalImantan

As the forest development commumtv makes more frequent and compellIng arguments
for formal recogmtiOn ofextractIve reserves for NTFPs, It IS Important therefore also Important
to allow for some tImber removal RIghts to extract NTFPs and bmber m state forest lands unply
responsIbIhtles to the other partners m resource ownershIp, the people ofIndonesia (unless the
state forest lands are converted to pnvate ownershIp) If forest functIOns are to be conserved
(e g , watershed protectIOn and bIOphySIcal mtegnty), It I~)lkely that some regulatIOn of forest
practIces WIll be necessary In general, the greater a commumty's focus on tImber extractIon the
greater the potential Impact on recovery of the forest ecosystem after harvest GIven the lugh
value ofsome tImber speCIes tree cuttmg regulatIons are also lIkely to be sIgmficant In "NTFP"
reserves GettI.ng regulatIOns nght m eaher kmd of forest may make the dIfference between
economIC and envIronmental vIabIhtv on the one hand and faIlure on the other leadmg to
mcentlVes to convert the forest land to agncultural or other uses

2. Regulatory ImplIcatIOns of Loggmg by Local CommuDltIes
Comrmmlty forest management IS becommg establIshed as an element of government

plannmg for forestry development m IndoneSIa Repehta VI and the IndoneSian Forestry ActIOn
Plan mah.c frcquent rcfercnce to commumty In\oohcmcnt m forest management WIthm thc
Mmlstry of Forestry, under the DIrectorate Generals and the Agency for Research and
Development, SOClo-economlC and SOCIal forestry sectlOns have been set up to support
commumty-based forestry Among MoFr commumty forestry mItIatIves are the Hutan Rakyat
In pnvate forests and, m state forest land, the Hutan Kemasyarakatan and NGO-commuruty pIlot
programme for loggmg m old conceSSIOns (see Table 1) PossIblhtIes of bmited communIty
based explOItatIOn of speCIfic zones WIthIn protected areas are also bemg conSIdered Local
NGOs and development projects are promotmg the recogrutlOn of long-establIshed and
sustamable commumty forest systems Acase mpomt IS the concept ofSlstem Hutan Kerakyatan
(SHK) promoted by a number ofNGOs through the KonsorSlum SHK coordmated by Lembaga
Alarn Troplka (LATIN)

As the MoFr moves cautIously towards meamngful reeogmtlOn of commumty forest
systems and the testmg of loggmg by local communItIes, the queStion of how to regulate such
productIon systems IS raIsed? The problem IS exacerbated by government concerns that local
commumties WIll behave IrresponSIbly by exceedmg cuttIng regulatIOns and by those who may
underestImate the economIC mcentlves to do so

ThIS paper conSIders two approaches to regulatIon - FIrst, the potentIal negative
consequences of applymg over]y-prescnptIve regulatIons wmch would generate lngh-cost
bureaucratIc constramts (lIke eXistIng forest management regulatIons for corporate conceSSIOns)
to successful commumty forest management and secon~ how a far Simpler outcome-based (end-

(
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results) set ofregulatIons could encourage profitable and sustamable forest management (SFM:4)

It further argue~ that e~tabh~hmgthl~regulatory approach would addre~~ the concem~ oftho~

who fear that local commumtIes may mdulge m exceSSIve forest explOItatIon because Its greater
sImphcrty and ObjectIVIty would encourage a transparent and practIcable process readIly
understood by forest managers and open to scrutIny by a WIde range ofstakeholders, notJust the
eXIstmg mspectIOn servIce

In sum,
o Government acceptance ofthe prmciple ofloggmg by local commUnities

has proceeded slowly, m part because of legitzmate concerns of
harvestmg excesses These concerns may lead to

D Overly-prescrzpttve and bureaucratIc regulatIOns whzch are hIgh-cost to
manage and to momtor effectively As a result there will be

o Only a small number ofgovernment-approved communztyforests

The Challenge IS to
• Develop a Regulatory Framework whzch IS Credzble,

Readlly Understood, Transparent and Goal-Orzented
, Thereby Addressmg Legitzmate Government Concerns

about Loggmg m Communzty Forests
• AndFavourmgPolzczeswhlchAllow WzdespreadAdoptzon

of Communzty Forest Systems wIth MInzmal OutSide
InterventIOn

3 Overly-PrescrIptive and Proxy RegulatIOns for Forest ConceSSIOns
The current regulatory framework for IndoneSIa's natural productIOn forests under

corporate conceSSIOn management IS hIghly prescnptlve m pnncIple and bureaucratIc In

ImplementatIOn RegulatIon offorest practIces centres aroundthe Issu10g ofhcenses, permIts and
approvals for prescnbed reqUIrements such as road constructIOn, eqUIpment types, personnel
qualIficatIOns, programmes for research and development and financIal reportIng as well as
loggmg Itself It focusses on 1Oputs, pnrnanly plannmg documents, placmg lIttle emphasIS on
actual outcomes It IS further charactensed by mfleXlbIhty, e g , the process ofapproval for the
annual cuttmg plan whIchhas become so problematICthat theManagmgDIrector ofthe parastatal
conceSSIOnaIre Inhutam I has publIcally cnticised Its shortcom1Ogs (Blsms IndoneSIa 1997)

Most regulatIOns are mdIrect and proxy 10 nature e g stIpulatIons about machmerv used
and staffingqualIficatIOns, and therefore gIve httle assurance that Impacts onthe forest ecosystem
are WIthm tolerable IIm1ts Only a relatIvely small number ofregulatory reqUIrements focus on
the impact ofloggmg actlVltles on the forest ecosystem, wluch determme the hkehhood ofpost
harvest recovery ofthe forest's bIOphySical mtegnty Most regulanons prescnbe forest practIces
rather than the sustalnable outcome to be achIeved --- the "how" rather than the "what" offorest

4 The tenn sustamabIe forest management SFM) used m tlus paper IS understood to mean management of
a unrt offorest whereby productIOn pract1ces allow recovery ofecosystem mtegnty WIthin the explOItation cycle
(Bennett et al 1997) SFM IS generally dMded mto productIon, ecolOgIcal (blOdtVerSlty and watershed
management) and SOCIal aspectS Tlus paper tocusses on the productIon and ecologtcal tunctIons and does not
consIder the SOCIal dtmet1.S1on, an ISsue ofgreater relevance for corporate concesSIon management It IS,
however, not Irrelevant for communrty forests In and around a forest management urnt, there may be dtfferent
local groups e g , OI"'gt..'1al mhabr..ants, settlers from one or more nearby or far-flung regIons



management goals Most of the TPTI (mandatory IndonesIan SelectIve LoggIng and Plantmg
System) IS mput-onented WIth little practIcal emphaSIS on actualloggmg Impacts such as damage
to the resIdual stand and sIte dIsturbance

In sum, prescnptlve regulatIons dIctate the management process towards achIevement of
the development goals Thus, the follOWIng are regulated

'"
*
'"
*
*
*

Quantrty and Qualzty ofPersonnel
EqUipment U'ied
Fmancwl Vwbzlzty
Operational Budget AllocatIOn
Research Programmes
Szlvlcultural Input')

Such regulatIOns, therefore, tend to be relJant on md1rect measures of SFM goals As
there are many possIble optIOns for management of dIverse tropIcal forest ecosystems,
prescnptlve regulatIons tend to prolIferate accord1ngJy They also prolIferate In response to forest
managers' efforts at evasIOn when such regulatIOns are mappropnate to actual sIte condItIOns
Were such prescnptIOns to reflect the kInd of sIte-speCIfic mformatIOn avaIlable to forest
managers (or theoretIcal perfect mformatIOn) there would be no problem Such regulatory
specIficIty would Imply an ImpractIcable multIphcIty of rules m dIverse tropIcal forest systems

Not only are most current forest management regulatIOns ofmd1rect relevance to assurIng
low Impact, sustaInable loggmg but some also encourage economIcally- and enVIronmentally
adverse outcomes, e g restnctlve cut control mechanIsms and techmcal guIdelInes as compulsory
actIOn WhICh result m practIces poorly-adapted to actual local condltlOns Cut-control
mechamsms can reduce the value of the forest resource whIle exacerbatmg the problem of
loggmg waste Thus the volume 11mIt mthe Annual Allowable Cut (Me), as IS typIcal ofquota
mechanIsms encourages lugh-gradIng or creamIng The number ofharvestable trees (accordmg
to TPT! standards) IS reduced by a safety factor (08%) and explOltatlOn factor (around 0 7%)
For a gIven area, therefore, only about 60% ofthe sustamable volume can be extracted In effect,
relatIve to the allowable log volume the harvestable tree resource IS over-abundant ExtractIOn
tends to be wasteful SlIghtly defectIve logs can be Ignored, more trees than necessary are felled
and economICally-usable wood IS left behInd In the forest (Klassen 1994)

An example of how focus on (compulsory) gUldelmes can detract from SFM goals and
even encourage harmful practIces can be seen from MoFr rules for construcnon In conceSSIOns
To allow for suffiCIent drymg and settlIng of major roads. a sun-stnp eIther SIde of the road IS
reqUIred Logs of harvestable dIameter WhICh are obtamed as a result of road bwldmg can be
recovered for commercIal use but are not mcIuded mSlde the cut quota (JPT) of the AAC
BUIldmg the WIdest allowable roads has been used more as a loggmg strategy confllctmg WIth
the spmt If not the letter of the envIronmentally-sound road constructIOn

DespIte the above problems m recent years the MoFr has managed to reduce some poor
forestry practices by better IdentIficatIOn of unprofeSSIOnal forest managers and by revokmg or
not renewmg the concessIOn hcenses of the worst offenders The eXlstmg regulatorY framework
however, IS probably less able to dIstIngUish between the performance of remammg
conceSSlOmures In terms of forest ecosystem Impacts It IS lIkely to be even less mfonnatIve
about the Impact of commumty management on the forest ecosystem And Its cost for local
commuruty managers may prove prohIbItIve
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4. Costs ofNegotiatmg the Forest Bureaucracy
Corporate forest concesslOnarres face a procedurallabynnthofover65 dIstInct regulatlOns

wInch must be followed every year, many requmng several bureaucratic steps ofmdetermmate
lcngth Corporatc conCCSSIOnaircs engage full-tunc admlmstratIvc andtcchmcal staffto mcctthc
reportmg and proceSSIng reqUlrements ofthese regulanonss In 1995, as seen m Table 2 (detaIls
m AppendIx 1), one conceSSIOnaIre m Kahmantan had to follow reportmg, permtt and hcence
procedures relevant to 2 PresIdentIal decrees (Keppres), 4 Government Acts (Peraturan
Pemermtah), 10 Muusters decrees, 37 DIrector Generals' decrees or cIrculars (Surat Keputusan
or Surat Ederan), as well as clfculars from Lltbang (l), Kanwl1 (12) and Dmas Kehutanan (3)6
Many dIrectIves reqUIred yearly, quarterly ormonthly reportmg after field ImplementatIOn There
were 14 monthly reports and four quarterly reports Obtammgreport/ proposal approval mvolved
a few to several mtermedlate stages

For communIty forests meetIng current regulatory reqUlrements may prove
Insunnountable The MlillStry of Forestry (MoFr) IS now consldenng the poSSIbIlIty of
recogmsmg communIty forests where loggIng can take place, e g •SOCIal Forestry Development
Project (Sanggau, West Kalunantan) and MoFr-Harvard Project (Ketapang, West Kahmantan)
It IS hard to ImagIne how such commuruty forest managers could negotIate the present array of
regulatIons for natural productIOn forests

The present prescnptIve approach to forestry regulatIon steadily mcreases m compleXlty
and cost by a cumulatIve process deSIgned to plug past loopholes and megulanties It reflects
legItImate concern about the future of IndonesIa's natural productIon forests But bureaucracy
begets bureaucracy And InspectIon resources remam lImIted There IS a tendency to focus them
more on venficatlOn of reportmg procedures than on VISItS to and evaluatIOn of actual loggIng
SItes Over-rehance on "paper" evaluatIOns IS mherently more prone to abuse

As regulatIOns grow III number and compleXlty. the MoFr at the centre has greater
dIfficulty m conductmg meamngful spot audIts of both the forests and theIr MoFr Illspectors
Other forest stakeholders have even more illfficulty understanding the qUalIty of forest
management by reference to the present InspectIOn process

The profeSSIOnal conceSSIOnaIre has lIttle mcentive to mnovate and raIse economIC
effiCIency The more heaVIly prescnbed are forest management practIces, the less opportumty
there IS to adapt loggmg to local condItIons OpportunItIes for maxImISIng output (and forest
value) and mlrumlsmg Impact are lost MeanwhIle, the unprofeSSIonal conceSSIOnaIre can readIly
lude behmd purchased permIts

There are hIgh costs to the present regulatory system7 To CIte two examples, (1) The
approval process for the annual allowable cut (AAC JRKT) can take up to a year, creating

In 1995, the MoFrbegan aP 'mttatlu e to reduce-the burden-ot'bureaucraC"j on several concessIOns of
proven performance Under tills so-called "self-approval" system, annual cuttIng plans (RKT) can be approved
by the concesslOruure WIthout the need to go through the many steps ofMoFr approval TIns lnItIattve has yet to
be fully developed because of uncertaIntIes surroundmg Its 1J1lplementatlon Meanwtule, a decree ISSUed at
around the same tune SImplIfied the process for all RKT approvals (wlule keepmg the content of the RKT
unchanged), regardless oftheIr past performance TIns essenttally undenmned mcentives to unprove forest
management to be el1gJ.ble for RKT "self-approval" Furthermore, procedural slmplrlicatiOll!; alone, WIthout
refocussmg on ecosystem unpacts, will not necessanly ensure better forest management

6 The number ofregulatIons hsted IS probably an underesttmate The complier of the regulattons noted
only three ofthe 15 InstruCtlOns deahng WIth the Bma Desa Hutan I PMDH programme

7 Tlus also pomts to a WIder Issue -- the opportUnIty cost ofnatural forest management Rtsmg costs of
domg forestry busmess make alternatIve non-forest uses ofthe land relatIvely more attractlVe to mvestors and to
local government addIng to the pressure on MoFr to allow conversIOn afforest land to agnculture



tu1certamty and encouraging poor planrung Thus, loggmg roads In a RKT area are used too soon
after constructIOn because the road bUIldmg permIt has been delayed As a result, road qualIty
detenorates rapIdly ralSlng both costs and erOSIOn, (2) Delayed arnvaI ofthe MoFr Inspector who
authonses the productIon report (Laporan Hasd Produ'ksl LHP) by say, one day, can hold up by
a month of more the rIver transport of several hundred CUbIC metres of logs because the nver
level has fallen toe low

Agam, the burden of such costs would be harder for commuruty forest managers to bear
In sum applYing conceSSIOn regulatory reqUirements to commumty forests would, on paper and
in practIce, represent a bureaucratIc mmefield which few could negotIate

5 Towards More Objective and Transparent Forestry RegulatIOns
Could a SImpler, more objeCTIve and transparent regulatory system be developed for

assunng sustainable loggmg under community forest management? By focussmg regulatlOn on
sustamabIe forest managemcnt (SFM) outcomes rather than instructIOns on hov. to achIeve them,
the system could be greatly SImplIfied Certamly, techrucal gmdelmes could beproVlded to asSISt
(not dIctate) management declSlons SFM results could be aclueved by settmg logging impact
thresholds (e g , readtly quantIfiable damage to reSIdual stand, SIte dIsturbance, canopy operung,
and water flow qualIty) These thresholds would be conservatIvely set to assure regeneratlOn of
the forest ecosystem followmg the planned cuttIng cycle (see below)

An outcome~based system for commuruty forest regulatIOn would have a number of
advantages for forest managers, other stakeholders and the pnmary "snckholders", the MoFr
(Bennett 1996) Outcome-based regulatIOn of forest management would favour SFM In the
followmg ways

I SImphclty Important for commuruty forest managers and local
mspectors altke

2 Focus on Sustamable Outcomes Forest managers and regulators allke
Will be able to focus more on SFM outcomes, less on how they may be
best achteved

3 PredIctIve Aspect Outcome-based quantItatIve assessments of forest
management WlltS proVIde more useful mfonnatlOn about the performance
of a forest manager and deCISIons about whether to extendmg leases

4 Checks 0 II ExceSSive Loggmg Havmg a sllnple, outcome-based system
for regulatmg commumty forestry Will help to allay the legitImate
concerns ofgovernment that commurutles Wlll abuse thelf loggmg nghts
ExceSSIve loggIng could be more qUIckly dIscovered (by MoFr at the
centre If not by current regIonal mspecnon servIces) Awareness that
mfnngements can be relatIvely easily detected Win make forest managers
trunk twlce about WIllful evasIOn or loggIng too close to threshold
speCIficatIOns

5 IntegratIon WIth Momtonng by Remote Sensmg and GIS At least one
ofthe core mdIcators whIch mIght be used In an outcome-based approach
SIze of canopy operung or gap (see next sectIOn), could be venfied or
hnked to remote sensmg ThIs would proVIde a check on the system for
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forest managers and mspectors ahke (see 6, below) The more
quanufiable outcome-based parametres would be better SUlted to
mcorporauon ofGIS to momtor forest management performance

6 Lower Bureaucratic Costs. Glven Its greater SImplICIty, It IS easIer for
other stakeholders (e g, MoFr at the centre, local government, local
commumtles and forest management observers and analysts) to evaluate
the performance of the ImmedIate "stIckholdersrr

, the Dmas Kehutanan
and Kanwzl TIns may, m turn, reduce the tendencIes offorest mspectors
and other offiCials to place unnecessanly bureaucratIc and costly
constramts on communIty forestry

7 SIte-Specific AdaptabIlIty. Allows forest managers the fleXlbIl1ty to
adapt theIr loggmg practIces to vanable, sIte-specIfic condItIOns whIle
keepmg to overall SFM goals by remammg WIthm acceptable Impact
parametres

8 Innovation and EffiCIency Also, mcreases opportunItIes for ralSlng
effiCIency and mcentives to mnovate

9 Optlmlsmg Economic Value. WIthin acceptable Impact parametres,
more wood WIll be extracted WIth less waste than under the present quota
based cut control mechamsm There would also be more fleXIbIlIty
regardmg speCIes selectIOn for loggmg m response to market demand

10. Settmg Impact Thresholds for Outcome-Based Regulation
Do we know enough about the Impact of lOgging on tropIcal natural forest ecosystems to

be able to establIsh Impact thresholds for outcome-based regulatIOn? CertaInly. not as much as
we ,""ould lIke to know but establIshmg forestry management gwdelmes and regulatlOns,
prescnptive orotherwIse, has generally depended upon makmg asSumptIOns from what IS already
known ThIs was how the TPTI was developed

EstablIshmg Impact thresholds IS as much about defimng objectIves as It IS about malang
use ofwhat IS known about the relatIonshIp between loggmg mtensrty and recovery ofthe forest
ecosystem Thus, SFM of natural productIOn forests managed by local commumties IS the
ObjectIve To preclude an mtermmable diSCUSSion about what constItutes SFM, the defirutIon
used here IS SImply, "Management ofa urntofforest whereby productIonpractIces allow recovery
of ecosystem mtegnty WithIn a given explOItatIon cycle" TIns defimtIon IS further qualIfied by
an l.ll1derstandmgthat there are three pnnclpal components ofSFM -- productIon, ecolOgIcal and
SOCial functIons, the latter ensunng that local commumtIes enjoy a proportIonate share of the
benefits of forest management

• Impact Thresholds at the Loggmg Site
From the results of past research and expenence a number of outcome-based

mdIcators of the qualIty of forest regeneratIon after loggmg can be recogrused, namely,
damage to the reSIdual stand, SIte dIsturbance and extent ofcanopy openmg or forest gap
and overall tree speCIes composluon The first three mdIcators can be assessed m the
loggmg year Itself when access to the SIte 15 easiest The fourth would be assessed at
mtervals some years after loggmg (presentIng practIcal but not Insurmountable



difficulties of access to the site where skId traIls and mmor loggmg roads have been
eroded or overgrown)
* ResIdual Stand The mCIdence and seventy of damage to the residual

stand or pohon tntl gives a dIrect mdicatIOn of the quahty of the second
cut (35 to 50 years after the first cut In a lowland Dlpterocarp forest)8

>I<

>I<

*

SIte DIsturbance SIte dIsturbance (rangmg from 11gbt sOlI dIsturbance
to severe removal oforgamc SOlI), typically along the sla.d-tralls, IS caused
by the fellmg and extraCTIon of the trees, e g, through the actIOn of
bulldozers partlcular where skid trails are not pre-desIgned and
constructed ThIS damage affects some trees of the second cut and those
recruIted for the third cut cycle Under the MoFr's STREK project
CIRAD suggested a conservatIve threshold for both parametres ofaround
30% for both (Berthauld & SISt 1995)

Gap SIze Degree of canopy openmg or gap SIze has Important
ImplIcanons for recruItment of commerCIal speCIes Gaps whIch are too
large Will prOVIde disproportional advantages to pIOneer speCIes and
adverse mlcrochmatlc and ecologIcal condItlons for remammg trees and
recruitment of deSIrable specIes

Tree Demography A fourth kmd of mdlcator of forest regeneratIOn
could be assessed two to four vears after loggmg by measunng the
populatIOn of seedl1Ogs, saplmgs, poles and larger trees Recovery of
dIverse tree populatIOns WIthm acceptable lImIts IS arguably the most
practIcable mdlcator of recovery of overall forest bIOdiverSIty As such,
thIS mrucator IS a proxy for bIOdiverSIty and general ecolOgIcal recovery
WIthm the forest, to be replaced by more dIrect measures as they become
practIcal tools of assessment bv regulators Assessment of tree
demography represents the most dIrect measure ofregeneration Withm the
explOItatIOn cycle but also the most dIfficult one because ofthe bamer to
SIte access presented by vegetatIon regrowth IndIcators 1 to 3, however,
can glve an adequate mdicatlOn of regeneranon outcome shortly after
loggmg

Fmally, It should be noted that there IS a dIstmctIOn between the mdIcators
Though all are outcome-based, some more closely mdIcate the SFM productIOn outcome
Thus, mdicators 1 and 4, are actual outcomes, whereas 2 and 3 are strongly associated
With the capaCIty of the forest to recover, and are a valId baSIS for predIctmg outcomes
Although, 10 some sense they may be perceived as prescnptIve, theIr close relatIOnshIp
to ecosvstem recoveryJustIfies their mclusion as outcome-based mdlcators (compare WIth
regulatIOns that stIpulate trammg qualIficatIOns for conceSSIon staff, eqUIpment wluch
should be used and reportmg of company finances)

• Beyond the Loggmg SIte - Watershed Services of the Forest

Aecordmg to the TPTI, no fewer than 25 trees per hectare ofdbh 30 em up remam.tng after loggmg An
alternatlVe, more realIStIC approach would be to replace the mandatory number of reSidual trees With mmunum
dbh thresholds for major species groups to be logged (Nolan 1997, LeIghton 1996)

(I
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ASIde from llnmed1ate tree damage and sIte dIsturbance,loggmg actIVIttes affect
watershed management WIthIn and beyond the confines ofthe forest management urnt,
e g , when roads cross dramage and nver systems Poorly constructed roads for loggmg
trucks bUllt WIth short-term needs In mmd and md1scnmmate crossmg of streams by
bulldozers can cause senous detenoranon ofwaterways Rather than snpulate m detail
how slad-tralls and roads should be constructed, It mIght be more envlronmentally
relevant to establIsh baselIne flow and turbld1ty charactenstlcs and then deCide on
threshold deVIatIOn lImIts from the pre-detemuned norm Techmcal gwdelmes could
Inform forest managers about the relatIOnshIp between water system dIsturbance and
water quahty Theywouldthen prescnbe theIr ownoperanonal techmques to keep WIthm
Impact thresholds

RelIance on the Current State of SFM Knowledge GIven the compleXIty of the
trOPICal raInforest ecosystem and the decades ofresearch that are needed to fully understand Its
regeneratlOn dynamICS, some may argue that settmg loggmg Impact thresholds IS premature But
It IS no less open to questlOn whether the present prescnpttve system of forest management
controls IS a valId means of ensunng SFM And how mum forest Will there be left by the tIme
knowledge about loggIng Impact IS complete?

The pragmatIC solutIOn IS to rely as far as pOSSIble upon the current state of SFM
knowledge, mtegratmg knowledge from both research and practtcal expenence m partIcular the
outcome offolloWing the TPTI Thus, loggmg Impacts from properly-Implemented TPTI (a few
companIes have met or come close to such standards) and from reduced Impact loggmg (RlL)
technIques (e g, those estabbshed by the Sabah FoundatlOn see Pmard et al 1995) can be
Integrated WIth what IS known from past expenments under tropIcal natural forest cond1tlOns
(FRIM, MalaySia 1990, Berthauld & SISt 1995, mter aiza)

It IS hkely that conservatIve thresholds for the above three Impacts (damage to the reSIdual
stand, SIte dIsturbance and canopy openmg) would range from 20 to 30% for each parametre,
under the assumptIon of a 35 year cycle for Dlpterocarp forests In western KalImantan Of
course, settIng meanmgful unpact thresholds WIll depend upon SIte cond1tIOns and the cuttIng
cycle bemg followed lfthe fourth parametre, tree demographICS, IS to be mcluded there Will
have to be some agreement about the hmlt of acceptable deVIatIon from the pre-Ioggmg tree
populatIOn EstabhshIng water qUalIty standards to be mamtamed by forest managers should not
prevent Insurmountable dIfficulttes

In sum there are a number ofcore mdicators of the forest ecosystem unpacts ofloggmg
relevant to the SFM ObjectIve for the regulatIon ofcommunIty forest management DecIdmg on
what those thresholds should be for a given forest management umt should be part of a
consultatIve process amongst stakeholders WIth the opportunIty for penodIc reVlSlon m the lIght
ofnew research lmowledge or pracneal expenence

7. Introducing Outcome-Based RegulatIOns for CommunIty Forests
Only a small part ofthe TPTI focusses on the fundamental determmants ofregeneratIOn.

e g, the requrrement that no fewer than 25 healthy reSidual trees (pohon zntl) remam after
loggmg An outcome-based approach for commumty forestry couldbe VIewedas a tfundamental)
reonentanon ofTPTI UnlIke the TPTI, It would have to allow for site-specrfic charactenstlcs
and the posslb111ty ofdIfferent cuttmg cycles Thresholds should be set by broad-based regIOnal
commIttees WIth representatives from research mst1tutes, MoFr, local government as well as the
commurnty managers themselves Impact thresholds could be reVIewed, say every five years to
accommodate new knowledge If successful, the expenence could also be used to argue for



reform of the TPTI, recognIsed by the MoFr as m need of unprovement (MInIster CIt BISIllS
IndoneSIa 1996) and even the Wlder process ofconceSSIon regulatlon9

An AlternatIve Regulatory Approach How should the outcome-based concept for
regulatlOn of commuruty forest management be mtroduced? FITst, development projects and
other programmes for cornmuruty forestry should mclude efforts to deVIse appropnate outcome
based mdicators as a proposed basIS for regulatIOn beyond a project's hfetlme Such mdlcators
could be denved from the momtonng and evaluatIon protocols ofproJects Lessons learned from
thIS process could help the MoFr to frame country-Wlde outcome-based regulatIOns lmktng them
to eXIstmg commumty forestry programmes such as Hutan Kemasyarakatan and Hutan Rakyat
as well as future add1tlOnal approaches

Second, polIcy-makers m collaboratlon WIth researchers and stakeholders WIll have to
frame a regulatory approach for communIty forests (and an alternatIve approach for
conCeSSIOnalres) wluch dIsplays a lIght but essentIal hand of mterventIOn, focussmg upon the
essentIal outcomes bemg sought rather than the heaVIer bureaucratIc mvolvement of prescnbmg
how such outcomes should be sought Supportmg techmcal-gwdelmes WIll undoubtedly help but
only If they are perceIVed as such and not as mstructIOns

Fmally, there IS the matter of the operatIOnal SIde to meetlng outcome-based regulatIOns
ObVIOusly, loggmg crews cannot be expected to work under no other d1rectIOn than outcome
based Impact thresholds It would be at the stage of prepanng cuttmg plans that the forest
manager whether a local communIty or corporate conceSSIOnaIre unIt would translate the
regulatory lImIts on lOgging Impacts mto gtlldelmes for the field crews These guldelmes would
be prepared by mtegratmg knowledge of SIte-speCIfic bIOphySIcal charactenstIcs WIth avaIlable
mformatIOn on the relatIOnshIp between Impacts and outcomes True, field crews would
effectIvely follow prescnptIve practIces, e g , how to keep to deSigned skid tralls, to use WInches,
to duectlOnal fell and to aVOid crossmg streams or how many trees of a given SIze and speCIes
they should fell over a gIVen area or, m the case of corporate conceSSIOnaIres, how to follow
computensed tree management systems But the Important pomt to note here IS that the practIces
would not be prescnbed by regulatIOns but rather adapted to local condItIOns willIe keepmg
WIthm government-set, allowable levels of Impact on the forest ecosystem 10

Challenges of InstItutiOnal Change But IS the outcome-based approach a feasIble
optIOn? Does It not depart too far from the way mwinch forestry mstitutIons - and government
mstltutIOns m general -- operate, not only 10 IndoneSIa but mother countnes where forest
management IS a major economIC actIvity One ofthe most mtrIcate and exhaUSTIve systems of
prescnptlve regulatIons IS to be found m BntIsh ColumbIa, Canada (Be 1996) In Waslungton
State, USA, npanan management regulatIOns are also lughly prescnptIve

Followmg a step-WIse and cautIOUS approach, draWIng from the more outcome-based parts
of forestry regulatJon, It should be poSSIble to mtroduce a SImpler, lower-cost and more ratJonal
regulatory system for commuruty forests than would be the case If the present conceSSIOn

9 Refonn ofconceSSlon regulation need not be as radIcal as It Jlllght at first appear Already, there IS the
proposed RKT self approval system for well-managed concesSIOns The basIS ror adJudgmg a concessIOn to be fit
for the pnVI.lege ofRKT self-approval could be modIfied to be more outcome-based !fa concessJOnarre were to
abuse the greater freedom ot management approval and implementatIon, the self-approval nght could be
suspended (subject to obJeet1ve and transparent evaluatIOn) and the coneeSSlOnme returned to the "nonnal"
management approval system.

10 The outcome-based alternatIve bcmg debated m Bnmh ColumbIa IS referred to as an end-results
approach.
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regulatIon system were to be applIed to commumty managers The challenges for mtroducmg
an outcome-based system are plenty, some may appear Insurmountable

Some may argue, pomtmg to eXIstmg commumty development projects m forestry
settIngs, that there IS no problem These projects, e g, the SFDP In Sanggau, are functIonmg
WIthout undue mterference from the MoFr bureaucracy DurIng a project's lIfetIme. speCIal
agreements allow a range ofactIVItIes that would otherwIse not be penmtted The questIOn here
IS one ofreplIcablhty What regulatory obhgatIOns Will a commumty forest project face after the
end ofthe proJect? Also, how favourable WIll the regulatory framework be for the much more
numerous locatIOns where commumty forestry could occur?

One solutIonto exceSSIve bureaucratIC mvolvementmIghtbe to release communrtyforests
from conventIonal InspectIonby, say Dmas Kehutanan, Ifthe qualIty offorest management were
to be assured by mdependent certIficatIOn. Independent certificatIon offorest management urnts
should be adjusted to the partIcular cncumstances of commumty forests The IndoneSIan
Ecolabellmg InstItute, Ramforest Alhance and CIFOR, amongst others, are developmg
certIfication systems for commumty forestry But some certificatIOn systems also tend to yIeld
to the "prescnptlve temptatIOn"

Perhaps most formIdable of all would the mtroductIon of such a system at the regIOnal
level where the local InspectIOn and supemSIOn servtces ofthe MoFr tend to have a dIfferent
order ofpnonties and are not noted for theIr WIlhngness and abIlIty to accept change They Will
be lookmg for what they are adept at findmg ways around the formal system The Inspection
servIces would be particularly reluctant to lose then lucratIve control over many ofthe stages of
forest management by the corporate conceSSIOnaIres But, given the greater clanty ofgoals and
benefits that result from outcome-based regulanons, other msntut10ns are hkely to support the
approach, e g , Local government, NGOs and commumties themselves

Of course, one does not overturn the eXlstmg regulatory framework overnIght
ConceSSIOns could be gIVen the optIOn ofstaymg WIth the old system or choosmg to be regulated
under an outcome-based approach Should theIr performance fall below acceptable, outcome
based lImIts they would agam fall under the scrutmy of the conventional mspecnon system
Many would choose to stay With the old system ProfeSSIOnal compantes who would be able to
meet outcome-based standards would be attracted by ItS lower costs and greater fleXlbIhty and
would see a clearer future for long term management ofnatural productIOn forests U1tlmately,
once there were eVIdence ofthe benefits the outcome-based approach couldbe mtroduced as the
pnnclpal means of forest regulatIOn.

In frammg outcome-based mdIcators the lIprescnptIve temptatIon" Will be hard to aVOId
Forestry speclahsts called upon to put together outcome-based protocols tend to operate on the
generally correct assumptIon that they know more about the pnncIples ofecosystemmanagement
than conCeSSIOnaireS, let alone local people As they set about estabhshmg appropnate SFM
goals thev may find It hard to reSIst the assumntlOn that they know best how to aclneve those
..... .... .L ..

goals Forest managers are perceived as less educated, let alone local people who may be seen
as a lIablhty when In fact, they can become SFMs greatest asset TheIr detailed knowledge of
the forest management urnt IS hkely to exceed that whIch can be antlcipated by general and
mandatory forest practlces establIshed by a centralIsed board of experts Encouragmgly the
MoFr's Agency for Forestry Research and Development IS currently worla.ng on IdentIfyIng
clearer post-harvest md1cators ofloggmg Impacts (Mansyur & Endom 1997)

Clear and SImple md1cators of Impact thresholds and understandmg about the
consequences ofexceedIng them can be grasped by local people Evaluating tlus local capaCIty
should be tested m the field Perhaps, only then WIll polley-makers be persuaded that local
people can be gIven suffiCIent fleXIbility to optimIse forest resource management There would
stIll be a role for true techmcal gwdelmes (as opposed to gwdelmes wluch are de facto



mstructlOns) to help local managers understand the consequences oftherr loggIng actIvItIes on
ecosystem recovery

8 Relevance of Other Forestry PolIcy Constraints
Of course, overly-prescnptIve and bureaucratIc regulatlOns are not the only constramts

to successful commurnty forestry Problems of10dustnal developmentpolICIes whIch undervalue
forcst resources and uncertamty of tcnure also tcnd to undcrmmc InccntIvcs for SFM by
eommumtles and corporate eonceSSlOnaires alike Adequate nghts ofaccess are VItal for local
commumnes to Invest theIr energy III forest management WIll the forest lease system allow long
enough penods for harvest cycles? Agreement amongst stakeholders about the locatIOn of the
outer boundanes of the forest management unIt IS an essentIal preconditlOn Are the boundanes
consIstent With the regional land-use spatIal plan? Do the MoFr, the Mm1stry ofAgnculture and
the ReglOnal Plannmg Agency (Bappeda) concur about communIty-based forestry land use In
short Without tenure clanty and certamty SFM regulatIOns be they outcome-based or
prescnptlve, are unlIkely to be effectIve

Another polley-related factor that plays a role In local decislOn-makmg about natural
resource use IS relatIVe resource value Thus, mIght other uses of the forest be more profitable,
such as converSlOn to agncultural use e g to coffee or casslavera m the Bansan lnghlands of
Sumatra, to rubber In KalImantan or to cocoa 10 SulawesI? If the answer IS yes, neIther tenure
nor outcome-based regulatIon IS lIkely to favour long-term natural forest management TIns
problem IS exacerbated by mdustry polICIes whIch undervalue IndoneSIa's forestry resources to
favour downstream wood mdustry (e g export restrIctIons on logs and sawn tImber that depress
domestIC log pnces to around half the world pnce)

In short outcome-based regulatIOn could proVIde an answer to only one of the three
fundamental questIOns ofdevelopmg the forest resource base In IndoneSIa -- How much IS It
work, whose IS It and how IS It regulated? (Bennett 1996)

9. ConclUSIOns
Outcome-based regulatlOn ofcommumty forests prOVIdes the opportumty for regulators

and other stakeholders to gam abetter understandmg offorest quahty and future value than would
hIghly prescnptIvc approaches lIke thc regulatory framework applIed to natural forcst
conceSSIons Outcome-based regulatIOns would be SImpler for communIty forest managers to
follow and mspectlOn agenCIes to momtor, creatmg a potentIally more transparent system The
system would allow for SIte-specIfic adaptatIons and encourage InnovatIon

Conventlonal and prescnptIve approaches to commumty forest regulatIon, on the other
hand, nm the nsk ofdefeatmg therr purpose, welghmg down the local managers Wlth an array of
bureaucratIc rules and thereby persuachng them, albeIt umntentlOnalIy, that long-term forest
management IS a less attractJ.ve optIOn than (a) converSIOn to non-forest use or (b) sImplyturmng
therr productIve energy to other actIVItIes What prospects are there, therefore, for gomg agamst
the conventIonal Wisdom ofoverly-prescnptIve regulatIon of forest management? Then agam,
what are the alternatIves?

EIther a relatIvely small number of communIty forests, probably under
government development projects and constramed by prescnpuve and exceSSIve
bureaucracy
Or a large number ofsustaInable schemes run largely by the commUnItIes themselves and \/
followmg a practIcal and transparent outcome-based system ofregulatIons ,)
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The eXIstmg polIcy framework for natural productIOn forest concessIOns IS hIgh-eost and
of lImited efficacy Some have saId It even favours bad practIces because, at a pnce, there are
ways around It, costly but cheaper than attemptmg to meet all the prescnbed reqUIrements
Outcome-based regulatIOn would favour better-quality conceSSIOnaires Introduction of such a
system would have to be step-Wise, perhaps ImtIa1ly put forward as an alternatIve not a
replacement for the eXistIng regulatory system It would be attractive for the more capable and
profeSSIOnal conceSSionaires FaIlure to meet the standards ofthe alternatIve regulatory system
would result m relegatIOn to the current system UltImately, once shown to be practicable and
benefiCial, the alternative approach could be mtroduced as the pnmary regulatory mechamsm for
natural productIOn forests

At present, arguments for alternatIve approaches to forest regulatIOn can only go so far
The pnnclples of outcome-based regulatIOn can be put forward ConvlDcmg polIcy-makers of
the need for change Will, In part, depend upon successful demonstratIon In the field, shOWing how
forest managers and mspectors could learn and be WIllmg to Implement the system
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I Table 1. Potential Government-Approved Commumty Forests lB Indonesia

I Total Area PotentIal CandIdate Areas
Area wIth 1996

I Forest
Cover

1994 1994

I Forest (mha ) (mha)
FuncTIon (1) (2) (3)

I
ConservatIOn 188 158 Buffer &

I (Natlonal Parks, Use-Zones ofNanonal Parks HIghly
Reserves) selective lOggIng, e g, ulm I berlran

I Protection 307 249 Hutan Kemasyarakatan (Currently, only
(Watershed NTFP extraction is permitted)

I
Protecnon)

LImIted 31 3 253 Ex-concessIOn area, e g , NGO-Commumty
ProductIOn Proposed TPTI or TPTI-hke selective

I (& conseIVatlOn) loggmg, Ex-KPHP

ProductIOn 330 264 E'{-concesslOn area, e g, NGO-Commumty

I
TPTI or TPTI-hke selective loggmg, Ex-
KPHP
Ex-concession area, e g, (1) MoFr-GTZ's

I PFMA TPTI or TPTI-hke selecnve loggIng,
(2) MoFr-Harvard project ennchment cut
loggmg

I ConversIOn 266 200 Hutan Rakyat Loggmg rangIng from clear-
Forest cut to selecnve

I
(To non-forest Other pnvate forestry schemes
status)

Non-Forest 526 66

I Totals 1930 1190

I Source (I), (2) Natlonal Forest Inventory ProJect, 1994 CIt MoFr, draft IFAP (1996),
(3) Study estunate

I
I
I l~



Table 2

Type
/a/

Regulations for a Natural Forest Management ConcessIOn In

1995

Number of Decrees, Circulars,
Laws
fbI

I

\

CONSTITUTIONAL LAW 1
(UU)

PRESIDENTIAL DECREE 2
(Keppres)

GOVERNMENT REGULATION 3
(PP)

MINISTER'S DECREE 10
(SK)

DIRECTOR GENERAL'S 37
DECREE/CIRCULAR
(SK, SE)

LITBANG (SE) 1

K..t\.NWIL(SE) 12

DlNAS KEHUTANAN (SE) 3

Total 69

Source
Notes

Bennett et a1 1997
/al The vanous regulatory levels deal WIth land use mappmg, plannmg, road bwldmg,
loggmg, log transport, replanting commUlUty development 1b/95% ofthe above result
m yearly quarterly or monthly reporttng after field ImpIementatton Ihere about 14
monthly reports, four quarterly reports Obtammg report I proposal approval related to
an mstructlOn may mvolve a few to several mtermediate stages The total of 69
UlStructlons/regulatlons IS probably an lU1deresttmate The complier of the regulations
noted only three of the 20 mstrucllOns dealmg WIth the Bma Desa Hutan I PMDH
programme
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AppendIx 1. LIst ofRegulanons Related to One Year's Management ofa ConcessIOn
mKabmantan


