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What future direction for forest tenure 
reform implementation in Indonesia?
Perspectives of national-level stakeholders

Key messages
•• Taken together, forest tenure reform implementation in Lampung and Maluku provinces capture key issues common across 

different settings in Indonesia, e.g. coordination among government actors, limited government budgets and uncertainty created 
by changing forestry regulations. In addition, other issues that are specific to one or the other province (e.g. lack of recognition 
of customary rights, inadequate capacity of implementing agencies, and lack of community knowledge and awareness) are also 
illustrative of broader tenure challenges in other parts of Indonesia. The findings from a participatory prospective analysis (PPA) 
study have provided central government with better information from different sites.

•• Most national stakeholders, including government officials from the Ministry of Environment and Forestry who are responsible for 
forest reform implementation (Sub-directorate Community Forestry, Community Plantation Forest, Village Forest, and Partnership, 
and Forest Management Unit Division), as well as non-government stakeholders reviewed positively the sub-national action plans 
developed by stakeholders in Lampung and Maluku who were interested in securing local community tenure rights. These action 
plans emphasized multi-stakeholder collaboration (Maluku) and the strengthening of forest management units (FMUs) in Lampung, 
which is in line with national strategy to improve tenure reform implementation on the ground.

•• The outcome of PPA, including drivers of constraints to tenure security, future scenarios of tenure reform and action plans, informed 
a recent national-level initiative to improve forest tenure reform implementation that promises to secure local rights, e.g. Working 
Group of Social Forestry and government regulation (PP No 83) that shortens the process of obtaining a license for social forestry.

•• Perceptions among the national stakeholders indicate that the implementation of sub-national action plans aimed at securing 
tenure rights of local communities will be very challenging due to unclear boundaries and overlapping existing land uses among 
forest users. Hence, collaboration among stakeholders is key to the process.

•• National stakeholders agree that the PPA approach can be adopted by the Working Group of Social Forestry at province level, with 
a focus on increasing community awareness and ownership of reforms under the social forestry scheme, including customary forest. 
The PPA is not a top-down approach, it builds intimacy and strengthens communication among stakeholders. It is thus important 
for the working group to create a new bureaucratic culture that promotes collective action during the implementation of the Social 
Forestry scheme.

Nining Liswanti, Esther Mwangi, Mani Ram Banjade, Tuti Herawati

Introduction

Indonesia is the fourth most populous country in the world with a 
population of over 255 million. It contains the third largest tropical 
rain forest in the world. Based on Indonesia’s Forestry Law No. 
41/1999, forestlands are classified as state and private forests (Dewi 
2016; Liswanti et al. 2016; Siscawati et al. 2017). The total area of 
forest and water conservation is 126 million ha (KLHK 2016). A large 
area (84 million ha or 70%) is categorized as state forest and the 
remaining 42 million ha, or 30%, is inhabited by indigenous peoples 
and used under unique and ancient land and forest tenure systems 
(AMAN 2012; ITTO 2014). Many of these areas are claimed de facto 
as customary territory.

In response to continuous resistance of communities and civil 
society mobilization, the Government of Indonesia started to 
recognize communities’ rights to forest resources through the 
implementation of forest tenure reforms in the late 1990s. In 1998, 
the government recognized the rights of customary communities 
through KDTI scheme (Kawasan Dengan Tujuan Istimewa/Zones 
with Special Purpose)1 in Lampung province over damar agroforests 
of Krui (Fay and de Foresta 1998; Michon et al. 2000). This is the 
first group in Indonesia whose customary territory was legally 
recognized and who were invited to claim a special use and 
management permit for their ‘forestland’ (Herawati et al. 2017). 

1   Ministerial Decree No. 47/1998
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province, particularly the West Seram district, has a history of 
informal customary systems. In addition, the multiplicity of 
rights that emerged from different systems and authorities, 
including the customary rights, forestry reforms, as well as a more 
recent constitutional court ruling, compounded by increasing 
marketization of the local economy have created confusion about 
whose authority persists. This has resulted in uncertainty and 
tenure insecurity for local communities. Hence, we employed multi-
stakeholder collaborative foresight approach known as participatory 
prospective analysis (PPA) in Maluku and Lampung provinces in 
order to generate cross-sectoral understanding of factors affecting 
local tenure security and reform implementation in both provinces.

This brief provides a national stakeholder’s perspective on the most 
relevant results from the PPA processes in the provinces of Maluku 
and Lampung. In particular, we presented national actors mandated 
with reform implementation with the results for sub-national PPAs 
in Maluku and Lampung with the aim of sharing key findings on 
factors influencing tenure security at sub-national level as well as 
sub-national plans for mitigating insecurity and enhancing security. 
The purpose of this was to elicit their reactions and encourage 
discussion of national support for sub-national efforts to secure 
local community forest tenure.

Reform types
We worked with seven communities in Lampung and five 
customary communities in Maluku (Figure 1). Both have different 
tenure system and reform types (see Table 1).

The SF schemes grant rights to manage forests through HKm and 
HTR to the local communities for 35 years. The former KDTI area 
is now allocated to HTR scheme (Banjade et al. 2016; Herawati et 
al. 2016).

Participatory prospective analysis
Participatory prospective analysis (PPA)4 is a foresighting, scenarios-
based approach. It is designed to explore and anticipate change, 
and to facilitate interaction among multiple stakeholders with 
different, often conflicting, interests. It is a collaborative approach 
that was used in this study as an entry point to engage key 
stakeholders involved in reform implementation and to ensure that 
local voices were heard in discussions of forest tenure reform and 
forest tenure security. The success of the SF schemes is contingent 
upon whether, to what extent and how relevant actors are engaged 
during the reform implementation process (Liswanti 2012; Liswanti 
et al. 2016; Siscawati et al. 2017). Using PPA, we facilitate interaction 
among multiple stakeholders with different and often conflicting 
interests, with the aim of developing future scenarios.

Who, what, when?
The implementation of PPA consists of several steps that include 
a series of workshops and consultation meetings. The outcome of 

4   See Liswanti et al. (2016) and Herawati et al. (2016) for definition of 
PPA approach in the context of GCS tenure project.

In 1999, this was used as a legal basis in forestry law for adopting 
Social Forestry (SF) schemes that were widely implemented 
as a central component of forest tenure reforms. In 2014, the 
government of newly elected President Jokowi committed 
allocated   12.7 million ha2 of state forest to recognize tenure of 
indigenous communities through SF3.

The SF reforms broadly can be differentiated according to the 
nature and extent of tenure rights granted to communities in 
different categories of forest. For instance, in protection forests, 
communities are constrained from harvesting timber but are 
permitted to collect non-timber forest products (NTFPs) for 
subsistence, commercial use or both, while in production forest, 
participating communities are permitted to grow timber trees 
and to harvest them (Banjade et al. 2016). Another milestone 
for expanding communities’ rights was the implementation of 
the Constitutional Court Ruling of 2013 (MK35), which required 
reassignment of state forests to customary communities living 
within or adjacent to state forests. Indonesia’s customary and 
statutory tenure systems have both evolved over time offering 
different bundles of rights to forest-adjacent communities (Siscawati 
et al. 2017).

Although Indonesia has recently made significant progress in 
issuing laws and regulations and setting ambitious targets for 
recognizing community rights over forestland, implementation of 
the reforms has been extremely slow. The reform implementation 
processes involve various agencies at local, provincial and national 
levels, which have, in many cases, overlapping and conflicting 
mandates (Banjade et al. 2016). Overlapping claims on forestland 
among local communities, companies and government forest 
service institutions also have implications for how rights can 
be exercised and negatively affect the tenure security of local 
communities, often resulting in severe conflict. To resolve these 
conflicts, recognition and enforcement of the rights of local people 
is important. In addition, while the government has the role of 
resolving conflicts among stakeholders, approaches to solving 
these requires coordination and collaboration among various 
stakeholders in the forestry sector and beyond. The government 
is promoting multi-stakeholder processes in forest governance 
through a working group on the acceleration of SF at national and 
province level. The group includes government, non-governmental 
organizations (NGOs), universities and other parties. The aims are 
to socialize, facilitate and target communities at the site level, to 
conduct sustainable forest management/utilization and business 
development, and to assist the government in verifying applications 
for access.

Two provinces were selected for this study. While Lampung 
province has a relatively longer history of SF programs, Maluku 

2   Achievement of Social Forestry up to 31 January 2019, see https://
www.tropicalpeatlands.org/presentation/social-forestry-in-4-years/

3   These schemes include: community forest HKm (hutan 
kemasyarakatan), forest people plantation HTR (hutan tanaman rakyat), 
village forest HD (hutan desa), forest partnership (kemiteraan) and 
customary forest HA (hutan adat). Based on Ministerial Decree of Forestry 
number 83/2016 about Social Forestry.

https://www.tropicalpeatlands.org/presentation/social-forestry-in-4-years/
https://www.tropicalpeatlands.org/presentation/social-forestry-in-4-years/
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each step is usually determined through consensus among 
participating expert members (Bourgeois et al. 2017).5 Table 2, 
below, provides a summary of the stakeholders involved in 
each of the provinces, the main questions the PPA asked 
and some of the main results. The stakeholders with different 
backgrounds and experience are selected and we namely the 
expert group. The word ‘expert’ refers here to a person with a 

5   See Liswanti et al. (2016) and Herawati et al. (2016) for the steps 
involved in the process of the PPA approach.

special skill, knowledge, insight or ability in a particular domain 
based on research, experience, judgment or occupation6.

Perspectives of national stakeholders
In December 2016, we organized a stakeholder forum at national 
level to disseminate the outcomes of the PPA, particularly to the 
national policy-makers. The aim was to solicit their policy, technical 

6   http://www.cifor.org/publications/pdf_files/Books/
BBourgeois1701. pdf

Table 1.  Tenure system and reform types on two sites of PPA study in Indonesia.

Tenure system Province District Reform Type Villages

State land designated for 
use by communities Lampung

Lampung 
Barat

Community forest (Hutan 
Kemasyarakatan /HKm)

Tribudi Sukur, Sukapura,

Puramekar

Pesisir Barat

Forest People Plantation (Hutan 
Tanaman Rakyat/HTR) Gunung Kemala

Zones with special purpose 
(Kawasan Dengan Tujuan 
Istimewa/KDTI)

Pahmongan

State land used by private 
companies Way Kanan Forest Partnership (Kemitraan) Karya Agung, Bandar 

Dalam

Unrecognized customary 
lands– respected Maluku West Seram Customary forest Kamariang, Hunitetu, 

Mornaten, Uwen, Lokki

Figure 1.  Research sites in Indonesia where participatory perspective analysis (PPA) was implemented.
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and programmatic support to address constraints to reforms 
on the ground as well as to learn how national stakeholders 
support the implementation of action plans developed at sub-
national level. Participants in the forum included government 
officials from the Ministry of Environment and Forestry, such 
as the Directorate Social Forestry and Partnership, who are 
responsible for forest reform implementation (Sub-directorate 
Community Forestry, Community Plantation Forest, Village Forest, 
Partnership, and Forest Management Unit Division), NGOs and 
universities. The sub-national governments from the study sites 
were also invited, including the Forestry Agency of Lampung and 
Maluku, Social Forestry and Partnership Agency of Papua Maluku 
and Medan, to give a useful feedback on the PPA outcome 
including driving forces, scenario building and the action plan. 
In total, 27 stakeholders (12 women and 15 men) participated in 
this forum.

Driving forces
During the PPA process, four key forces were identified as important 
in Maluku and Lampung (Table 3). According to the national 
stakeholders, those key forces are also faced by the implementing 
agency at both sub-national and national level and have been 
obstacles to local forest reform implementation, including budget 
allocation (e.g. insufficient budget at central government to support 
reform implementation in all provinces), governance issues (e.g. 
lack of coordination among government actors implementing 
the forest reform), communities’ rights (e.g. overlapping claims, 
unclear boundaries), and changes of policy and regulation (e.g. the 
enactment of Law 23/2014 or one map policy) (see Table 3). 

The other key forces which only applied either in Lampung or 
Maluku are also observed during the PPA process (Table 4).  These 
forces, which can be an obstacle or an opportunity, are important 

Table 2.  Key questions and corresponding results of the PPA implementation at sub-national level.

Questions Maluku Lampung

Who are the 
stakeholders?

19 stakeholders (government and non-
government)

•	 Forestry Agency (3)

•	 Development Planning Agency (1)

•	 Forest Gazettement Agency (1)

•	 Watershed Management Agency (1)

•	 Community empowerment Agency (1)

•	 Agricultural Agency (1)

•	 National Land Agency (2)

•	 Women Empowerment Agency (1)

•	 Energy and Mineral Resources Agency (1)

•	 University of Pattimura (2)

•	 Sawmill industry (1)

•	 Community leaders (2)

•	 Local NGOs (2)

19 stakeholders (government and non-
government)

Forestry Agency (4)

Land Agency (1)

Watershed Management Agency (1)

Forest Gazettement Agency (1)

Forestry-State-owned company (1)

Forest Management Unit (3)

National Planning Agency (2)

Community/farmer group (1)

Working Group of Social Forestry (1)

University of Lampung (1)

Local NGOs (1)

HKM Forum (1)

Practitioners (1)

What is the topic for 
discussion?a

What is the future of forest tenure security in 
Maluku in 2029?

What is the future of forest tenure reform in 
Lampung in 2025?

When were the PPA 
workshops held?

PPA 1 (Nov’ 15): defining system and forces of 
change

PPA 2 (Dec’ 15): identify and select driving forces

PPA 3 (Jan’ 16): building scenario

Public consultation (Aug’16): action plan 

PPA 1 (Nov ’15): defining system and forces of 
change, identify and select driving forces

PPA 2 (Feb’16): building scenario

Public consultation (Aug’16): action plan 

What were the 
results?

Eight driving forces were selected by consensus 
of the PPA experts

Six driving forces were chosen by consensus of 
the PPA experts

Five scenarios, four scenarios are led by the 
government and one scenario is led by private 
sector

Five scenarios, all scenarios are led by the 
governments with different priorities

Action Plan at district and province level based on desirable scenarios

Implementation of action plan

a   The expert group agreed that the time frame will follow the Long-Term Development Plan of West Seram district that concludes in 2029 and 
Lampung in 2025 and suggested reviewing every 5 years (District Midterm Plan).
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for securing community rights in the future as well as improving 
local livelihood.

Scenario building

A scenario is a description of how the future may unfold according 
to an explicit, coherent and internally consistent set of assumptions 
about key relationships and driving forces (Bourgeois et al. 
2017), which is created using a combination of driving forces. All 
stakeholders at sub-national level in both Lampung and Maluku 
have developed five contrasting scenarios. Scenario 2 was selected 
as the most desirable scenario. Stakeholders in Maluku considered 
scenario 2 to be an ambitious and idealistic scenario. It aims to 
secure local tenure security by recognizing the strong customary 

Table 3.  Key driving forces constraining forest reform implementation in Lampung and Maluku.

Key driving forces Definition of key forces by stakeholders

Lack of budgetary support Local governments budget allocation for implementing forest tenure reform (Lampung) and 
improving the community welfare by improving infrastructure and providing incentive to 
those maintaining forest resources (Maluku)

The dynamics of regulations The dynamic related to changes of social forestry regulation at national level (Lampung) and 
dynamic related to local regulations (Perda) governing customary territory including access 
to utilize the forest (Maluku) have affected forest reform implementation.

Regional governance Local government policies influenced by the interests of certain leaders and groups 
(Lampung) and political power, economics, and administration (Maluku) affect reform 
implementation

Community rights (customary 
and institutions, tenure and 
forest resources)

Encouraging recognition of the existence of indigenous peoples by local government 
(Lampung) and the responsibilities and functions of traditional institutions in sustainable 
management of natural resources (Maluku)

Table 4.  Key driving forces occurred only in Lampung or Maluku

Key driving forces Definition of key forces by stakeholders

Strengthening the rights and voice of 
indigenous women* 

Efforts affirmating access and control of women to policy and the implementation of 
forest tenure reform

Land conversion and spatial planning* Land conversion from Local Government should be preceded by the determination 
of community rights to forests by the MoEF and involve the communities in the 
spatial planning process.  

Knowledge and awareness and 
community empowerment*

Behavior and level of knowledge of the community on the implementation of forest 
tenure reform and efforts to improve the capability and self-reliance of communities 
to manage natural resources

Tourism potential* The use of forest area for tourism to obtain additional income (ecotourism and 
agritourism)  

Human resources capacities of 
implementing agency (government 
and non-government)**

Availability of human resources with sufficient abilities, skills and commitment to 
support forest reform

The clarity of stakeholder roles 
including community awareness**

The roles, responsibilities, and multistakeholder coordination on forest reform 
implementation, and the community awareness to sustain and utilize forest resources

Economic options created by 
communities to improve livelihoods**

Communities are encouraged to develop economic business option that increase 
employment opportunities as result of reform implementation

* Key driving forces for Lampung
** Key driving forces for Maluku

system alongside the statutory one. It also promotes women in 
forest resource management. In Lampung, scenario 2 emphasized 
strengthening forest management units (FMUs)7 and other 
devolved authorities as a pathway toward securing local tenure 
rights. In Lampung, the implementation of forest reform through 
SF is led by the FMU at district level. Since the enactment of the 
Law No 23 2014 the authority of the forestry sector was transferred 
from district to province level. The PPA finding on scenario building 

7   Based on Indonesia’s Forestry Law No. 41/1999, an FMU is the 
smallest frontline government agency mandated to efficiently and 
sustainably manage Indonesia’s forest areas (see https://www.forclime.
org/documents/Books/2012_BUKU_PERATURAN_LENGKAP_KPH.pdf ).
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elicited a positive response from many national stakeholders. In the 
case of Maluku, where forest reform has not been implemented, 
collaborative effort from relevant stakeholders will be key to successful 
forest reform implementation. In Lampung, where forest reform is 
more advanced, national stakeholders encourage the strengthening of 
the FMU, as this is in line with the national strategy of using FMUs as 
a backbone for implementing the forest reform on the ground. From 
the national stakeholder’s perspective, the scenario results highlighted 
key issues that constrain or enable local tenure security.

From scenario to action

The sub-national action plan was presented to the national 
stakeholder as a consensus of the actions that need to be undertaken, 
and the responsibilities/accountabilities that need to be shared, to 
ensure that the most desirable scenario could be implemented in the 
future. The action plan signals an endorsement by stakeholders who 
identified solutions to mitigate threats to local tenure security based 
on scenario 2 and what they expected to happen in the future.

Table 5 summarizes the sub-national action plans generated from the 
PPA in Maluku and Lampung. These plans seek to address the issues 
of governance and policy/regulation, budgetary issues and other 
specific actions proposed in the two sites. In response to these action 
plans the national-level government found several obstacles to SF 
implementation. Hence, the PPA finding helped to provide central 
government with better information from different sites through 
this study.

Central government also explained that several efforts have been 
made to reduce constraints on reform implementation. For example, 
in 2016 the MoEF released a government regulation on SF (Peraturan 

Pemerintah /PP No 83). In this regulation, a new national structure, 
namely the Working Group of Social Forestry, was created to support 
the implementation of forest reform in all provinces.8 The working 
group is expected to maintain coordination with the implementing 
agency in district, province and central government to accelerate the 
reform processes.

The role of central government on reform implementation is to 
develop policy and to provide guidance on the implementation 
process, e.g. preparing norms, standards, procedures and criteria, 
and coordinating, synchronizing and providing technical support 
for implementing agency. At province level, the Forestry Agency 
and the Social Forestry Environmental Partnership Agency,9 as the 
main implementing agency of SF scheme, were encouraged by 
national stakeholders to address some of the key issues and asked to 
coordinate with the FMU in the district. FMUs were established by the 
central government in areas where FMU was not exist yet, such as in 
West Seram district. This FMU is expected to be the frontline of forest 
reform implementation on the ground.

8   SK 33/PSKL/PSL.0/5/2016, see https://drive.google.com/file/
d/0B0BIwboOaq30b2FzUHBSX1I2RFU/view

9   About Social Forestry and Environment Partnership, see http://pskl.
menlhk.go.id/profil.html

The sub-national action plans also presented key issues that only 
occurred specifically on one site. In Maluku, for example, the 
action plan10 was developed to overcome longstanding issues 
that have delayed reform implementation. These issues include 
the establishment of local regulation of customary rights to land 
and forest resources, district spatial planning and land allocation 
for community-based forest management, and recognition of the 
authority of village institutions for proposing customary forest. The 
Maluku action plan, however, tended to prioritize issues that would 
be implemented in the short term, e.g. regional governance, budget 
allocation, potential tourism, and increasing knowledge, awareness 
and community empowerment. In Lampung, the forest reform has 
been advanced in some areas but progress is still slow in other areas, 
hence the action plans are targeted to improve the reform process 
by encouraging a significant role for the FMU in implementing SF on 
the ground. Some key issues need to be intensively managed such 
as the dynamics of SF regulation, improving reform implementation 
at the community level and facilitation of reform implementation by 
regional government. These issues can be managed by the Province 
Forestry Agency through the Working Group on Social Forestry and 
involving different stakeholders. Recent programs of the Province 
Forestry Agency include promoting regular meeting to improve 
coordination among stakeholders and providing capacity building 
through training and awareness to the community.

In addition, the national stakeholders also highlighted some crucial 
issues which are not included in the sub-national action plan, such as 
the community’s mindset, human resources and bureaucracy. These 
issues need more attention from local government. The following 
actions were suggested by the MoEF to overcome these issues and 
to improve reform implementation:
•• Improve community awareness through changing the 

community mindset on utilizing forest resources, thus helping 
to reduce community dependence on the forest.

•• Build capacity and community dialog of the community to 
improve the quality of human resources (HR competence 
raising, performance appraisal system and incentive systems).

•• Build a good bureaucratic culture that covers the four principles 
of governance (responsibility, transparency, participation and 
accountability).

Conclusions

Through multi-stakeholders workshops, the PPA processes in Maluku 
and Lampung produced a desirable future scenario based on key 
driving forces that constrain forest tenure reform implementation. 
The sub-national stakeholders used the PPA output to establish 
action plans and shared it with national stakeholders. Combining two 
PPA processes in two different sites could help to determine general 

10   Public consultation, which was conducted in August 2016, brought 
the PPA results to stakeholders in the district and province to obtain their 
feedback, enlist their help in developing the action plan and ensure that 
these plans have broader ownership and support beyond the experts. It 
was attended by all relevant stakeholders, including 20 people in West 
Seram District and 16 people in Ambon province, from governments, 
communities, and local businessman, NGOs and universities.
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issues at national level and how well national stakeholders address those 
issues in forest tenure reform implementation in Indonesia to ensure 
tenure security of the forest community.

In general, the national stakeholders had a positive reaction to the key 
issues raised at sub-national level especially to the action plans that 
encouraged local governments to be more proactive and creative in 
overcoming key issues in their area. Nevertheless, some of the national 
stakeholders were skeptical that the action plans could be implemented 
on the ground due to obstacles to reform implementation at national 
level, such as governance, policy/regulation and budget, as explain in the 
Table 5. Therefore, action plans are needed to prioritize these issues.
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