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INTRODUCTION1

For decades, mangrove forests were destroyed because 
they were perceived to be “wastelands”. In recent years, 
an understanding and appreciation of the protective 
qualities of mangroves has increased in the face of global 
climate change. National governments, non-governmental 
organizations and communities are increasingly supporting 
their conservation and management.

1 This brief is an adapted summary of the publication: Banjade, M. R., 
Liswanti, N., Herawati, T., & Mwangi, E. (2017). Governing mangroves: 
Unique challenges for Indonesia’s coastal forests. Bogor, Indonesia: CIFOR; 
Washington, DC: USAID Tenure and Global Climate Change Program. 
The report benefitted from significant contributions by Stephen Brooks of 
USAID’s Office of Land and Urban as well as Nayna Jhaveri with Tetra Tech 
(implementer of USAID’s Tenure and Global Climate Change Program).

Most of the research to date on mangroves, however, has 
typically focused on the biophysical aspects of mangrove 
management because this was considered the major 
obstacle in restoring and rehabilitating mangroves. In 
contrast, there is a dearth of information on the tenure 
and governance dimensions of mangrove management. 
Lacking from the conversation on how to revive 
mangrove forests is a more robust analysis about the 
ways land governance, resource rights arrangements, 
and land use planning – the societal aspects of the 
conservation challenge – affect mangrove conservation 
and rehabilitation. Although a small but steadily 
growing literature on community-based management 
is developing, there remains a substantial gap when it 
comes to national-level policy and legal frameworks for 
mangrove governance. 
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Coastal Field School participants from Kurri Cadi, Maros, South Sulawesi discuss 
the results of a trend analysis in preparation for mangrove restoration activities.  

Credit: Rio Ahmad/Blue Forests. 
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The report Governing mangroves: Unique challenges for 
managing Indonesia’s coastal forests provides an analysis of 
natural resource governance, including land and resource 
tenure, in coastal mangrove forests in Indonesia. It is part 
of a broader study that includes a global review and a 
national-level study of mangrove governance and tenure in 
Tanzania focusing on the Rufiji delta. Indonesia possesses 
the largest cover of mangrove forests in the world, 
accounting for 20-22% of the world’s mangrove area 
and up to half of Asia’s mangroves2. Because Indonesia’s 
mangroves play a critical role in the global status of 
mangroves, it is vital to understand the country’s approach 
to mangrove management across the archipelago. 

Over the past two decades, the Government of Indonesia 
(GoI) has gradually introduced protectionist interventions 
aimed at controlling mangrove deforestation. In particular, 
the last five years have seen the establishment of a national 
strategy for mangrove management as well as a national-
level working group on mangroves. These developments 
both indicate the importance of mangroves in the context 
of global climate change as well as provide the stepping 
stones to achieving an integrated mangrove management 
approach. In light of these positive developments, there is 
a growing need to assess whether the current approach 
to mangrove management will reduce the drivers 
of deforestation and degradation, improve sectoral 
coordination, and support the ability of local communities 
to access, use and manage their coastal wetland forests. 

This report provides an analysis of the governance and 
tenure dimensions of managing coastal mangrove forests 
in Indonesia. It is part of a broader study that includes 
a global review and a national-level study of mangrove 
governance and tenure in Tanzania focusing on the 
Rufiji delta. The report analyzes national-level legal and 
institutional frameworks to provide an indication of how 
different sectoral regulations address mangrove governance 
and tenure and how varied government authorities 
implement them. In addition, the report analyzes mangrove 
management in practice, especially governance and 
institutional arrangements at the local level, to better 
understand how these arrangements function and 
ultimately how they influence mangrove resources. We 
highlight the experiences of three villages in Lampung 
province, which gives us rich insight into the local-level 
dynamics of mangrove management within different types 
of tenure arrangements over mangrove forests. 

Indonesia possesses the largest cover of mangrove 
forests in the world, accounting for 20-22 percent of the 
world’s mangrove area and up to half of Asia’s mangroves 
(FAO, 2007; Giri et al., 2011). Mangrove areas support 
fish and shrimp production, with shrimp production 

2 The main publication contains the full set of references that support 
the analysis presented in this brief. 

(valued at US $1.5 billion) accounting for over 45 
percent of Indonesia’s annual fish exports. Despite their 
importance, mangrove forests in Indonesia continue 
to face enormous threats from economic activities like 
aquaculture development and timber logging. Between 
1970 and 2001, close to half of Indonesia’s mangrove 
forests were destroyed through these pathways. Mangrove 
deforestation in Indonesia results in a loss of 190 million 
metric tons of carbon dioxide (CO2) annually, representing 
about 20 percent of land use emissions (Murdiyarso et 
al., 2015). Currently only about 30 percent of mangrove 
forests are considered in good condition; both the Ministry 
of Marine Affairs and Fisheries (MMAF) and the Ministry 
of Environment and Forestry (MOEF) accept that over 
70 percent of mangrove forests in Indonesia are in critical 
condition (Antara News, 2010; RLPS-MOF, 2007 in 
Kusmana, 2014). 

Over the past two decades, the Government of Indonesia 
has introduced interventions aimed at controlling 
mangrove deforestation. These have included the 
declaration of coastal zones as protection areas, with 
mangrove timber extraction forbidden; the creation 
of mandatory greenbelts along the coastline; and the 
provision of mangrove seedlings for restoration and 
rehabilitation programs. Investments in mangrove 
rehabilitation gained momentum following the devastating 
tsunami that hit West Sumatra in 2004, which brought 
the role mangroves play in protecting against coastal 
erosion and storm surges into sharper focus. The resultant 
push for mangrove conservation and management by 
the Government of Indonesia, however, has focused on 
understanding the biophysical aspects of mangroves to 
improve success in rehabilitation and restoration. Even 
though the overall approach to mangrove restoration and 
rehabilitation has changed following the tsunami, involving 
greater community engagement, there has been little 
examination of the dynamics behind these efforts and their 
achievements. While pre-tsunami mangrove rehabilitation 
programs were challenged by contested claims over 
resources and limited engagement of local communities, 
post-tsunami rehabilitation schemes have increasingly 
adopted community participation as a central approach 
(Brown, Fadillah, Nurdin, Soulsby & Ahmad, 2014; Wibisono 
& Suryadiputra, 2006). Substantial involvement of 
nongovernmental organizations (NGOs) also characterizes 
these efforts. Lessons indicating the importance of 
integrating existing traditional institutions with jurisdiction 
over coastal and marine resources into external NGO-
driven mangrove conservation projects are now emerging 
(Iwasaki & Rahman, 2017). 

The current government administration, which came 
into power in 2014, has strongly emphasized mangrove 
tree planting, with up to 4.9 million trees planted to date 
(personal communication, head of Coastal Restoration, 
Ministry of Marine Affairs and Fisheries). It established a 
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National Mangrove Working Group [Kelompok Kerja 
Mangrove Nasional [KKMN]). This built upon earlier 
interventions such as the National Strategy on Mangrove 
Ecosystem Management (Strategi Nasional Pengelolaan 
Ekosistem Mangrove), authorized in 2012 to strengthen 
cross-sectoral coordination. Although coordination is 
important, there has been little change in the current 
legal and policy framework for mangrove management in 
Indonesia that strongly supports government-managed 
mangrove protection as the primary policy approach. 
As a result, the laws give much less flexibility for the 
application of other devolved governance arrangements, 
such as co-management or community management. 
Such approaches are increasingly used with terrestrial 
forests over much of Indonesia, but the experiences 
within mangroves remain undocumented. Additionally, 
it is generally unclear how various stakeholders with 
mandates or interests in mangroves interpret and 
translate these protectionist policies and laws into action. 
There is a need for a better understanding of whether 
and how to engage local communities, especially 
those that live in and around mangroves, in support of 
conservation and rehabilitation. Establishing an evidence 
base of how governance and institutions influence 
mangrove use and management will provide a sounder 
basis for developing guiding policies and practices. 

This assessment report draws from multiple sources, 
including a review of relevant published literature; a 
review of up to 21 national policies and regulations; 
focus group discussions (FGDs) with communities; 
and interviews with government officials and NGO 
representatives at national, provincial, and district levels 
working on mangrove governance. Field data was 
collected in three communities in Lampung Province. 
Lampung has a relatively large coverage of mangrove 
forests, diverse mangrove tenure and management 
regimes, recent mangrove rehabilitation initiatives, 
and established CIFOR project sites, which include 
research sites of the mangrove-focused Sustainable 
Wetlands Adaptation and Mitigation Program 
(SWAMP). Mangrove forests in Lampung fall under at 
least five different tenure and management regimes, 
including strict national park, de facto community-
governed territory, state forest zones under the central 
government’s ownership, areas under local government 
management, and large-scale concessions. Three of 
these tenure regimes offer considerable rights and 
management responsibilities to local communities, and 
were selected as field study sites. They include Pahawang 
Island in Pesawaran District, which is community-
governed; Purworejo village in East Lampung District, 
which is a state forest zone; and Margasari village in East 
Lampung District, which falls under “areas for other land 
uses” (areal penggunaan lain [APL]), which is under local 
government control, but managed by the University 
of Lampung (UNILA).

OPPORTUNITIES AND CHALLENGES 
FOR THE GOVERNANCE OF COASTAL 
MANGROVE FORESTS

Fragmented Sectoral Authority. Fragmented authority 
characterizes the legal and institutional framework for the 
governance of mangroves in Indonesia. Because mangroves 
are located at the confluence of land and sea, their 
management falls under five different government authorities: 
trees, for example, are under the jurisdiction of MOEF, while 
water is under MMAF. No single ministry has authority 
for mangrove management, so fragmented authority and 
overlapping jurisdictions characterize the legal and institutional 
framework. This poses major coordination challenges across 
line ministries. To improve coordination across sectoral 
regulatory and institutional frameworks, a National Strategy 
on Mangrove Ecosystem Management was authorized, but 
has not yet been fully implemented. However, the confusing 
multiplicity of laws and authorities across jurisdictions has 
no obvious negative impacts on local mangrove governance. 
At the local level, mangrove-specific regulations temper or 
substitute the array of national regulations.

Devolved Mangrove Governance. Despite the plethora 
of rules that apply to mangroves at the local, national, 
and sub-national levels, village-level regulations have been 
developed by local communities to specifically address 
mangrove protection and conservation. Communities in 
Lampung have negotiated management and exclusion rights 
with the relevant authorities, ensuring that they have the 
rights to manage and to exclude outsiders from “their” 
mangroves. They also have management responsibilities such 
as monitoring usage, sanctioning violators, and rehabilitating 
degraded mangroves. 

Moreover, they are integrated into broader resource 
management rules at village and district levels. This 
bottom-up approach, nested in higher-level regulations and 
authorities and extensively coordinated with higher-level 
authorities and actors, mitigates the potential confusion 
about mangrove management that may be conferred by 
the multiple authorities and jurisdictions. Mangrove-specific 
regulations at the village level aptly substitute for the lack 
of a mangrove-specific law or policy at the national level. 
Despite the protectionist character of the Presidential Decree 
no. 32 of 1990 that declares all mangroves as protection 
forest zones, there is space for a management regime 
that gives communities a considerable degree of statutory 
management authority in practice.

Local Leadership and Mangrove Management. Local 
community leaders play a central role in mangrove protection 
and rehabilitation. Active, committed, and trusted leadership 
often spearheads successful community initiatives. Such 
leaders can establish and maintain links with external 
agencies, securing funding and other support for mangrove 
management, protection, and rehabilitation. 
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However, because external support has mostly been 
obtained through the personal networks of individual 
leaders rather than through regular and systematic 
commitments from government or other agencies, 
mangrove protection and rehabilitation activities can 
be vulnerable to discontinuity or stoppages. Group 
efforts in Pahawang village, for instance, are dampened 
by the inadequate and often ad hoc nature of external 
engagement. Thus, while strong leadership is important 
for mobilizing local effort and creating important links 
to external actors, these links need to be regularized or 
institutionalized as they are necessary for sustaining local 
effort over the longer term. 

Mangroves and Tenure Security. It is because of strong 
local leaders and their ability to foster reliable, external 
linkages that communities feel secure despite not holding 
the full bundle of rights to mangrove forests. Communities 
largely feel that their rights to mangrove forests are secure 
because village regulations were developed jointly and are 
recognized at higher levels; and because they undertake 
monitoring and enforcement activities, and there are clear 
structures and individuals tasked with that monitoring 
and enforcement. In addition, local leaders in each village 
cultivated and expanded their relationship with external 
actors over time, including government institutions, 
NGOs, researchers, and international organizations. 
Because of these relationships, leaders do not feel anxious 
despite concerns raised about the shifting authority over 
mangroves between MOEF and MMAF.

Perceptions of tenure security are highest among 
communities living adjacent to mangrove areas that 
they control relative to communities living adjacent to 
mangroves controlled by state forestry agency or the local 

government. However, all communities, regardless of tenure 
regime, perceive that their tenure security has improved 
with the adoption of mangrove management initiatives 
as compared to the prior situation. Communities in the 
three sites in Lampung indicated that their rights to use 
and manage (even exclude outsiders) mangrove forests 
are secure for a range of reasons. First, village regulations 
for mangrove use and management were defined jointly, 
rather than imposed from outside and are well known 
to community members. Furthermore, these regulations 
have been recognized and supported by higher-level 
government authorities such as the village head and the 
district government, which suggest that any challenge to 
their rights will be defended by those authorities. Second, 
communities conduct monitoring and enforcement and 
there are clear and visible structures (i.e., watchtowers) as 
well as responsible entities (i.e., guards, committees) tasked 
with monitoring and ensuring violators are sanctioned. 
Sanctions are well known and their severity increases with 
the magnitude and/or frequency of the violation.

When comparing security of tenure rights under the 
different tenure regimes, community-controlled areas are 
perceived as the most secure. Here, communities have full 
control over mangrove territory, they have also designated 
zones including a utilization area where they can harvest 
timber, and they can collaborate with any external agency 
without approval from government agencies. The village 
and district governments endorse their regulations for 
mangrove use and management, making them legally strong 
in excluding outsiders. Communities managing mangroves 
under state forests are the least secure because their area 
is under the authority of the District Forestry Agency. Here, 
the agreement between the District Forestry Agency and 
community groups does not specify the duration of rights. 

Using a Phantom III drone to measure the past success of 
mangrove restoration – during a Mangrove Forest Landscape 

Restoration assessment in Pohuwato, Gorontalo, Indonesia.  
Credit: Benjamin Brown/Charles Darwin University – 

Research Institute for Environment and Livelihoods
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However, the basis for community rights rests on recognition 
of village regulations by higher-level authorities rather than 
on direct signing of an agreement with the management 
authority (District Forestry Agency). Thus, the bundle of 
rights for communities as well as tenure security is technically 
much lower in comparison to community forestry models 
practiced in terrestrial forests, where communities have a 
stronger set of formally recognized rights for a longer period 
(about 35 years). 

The communities claimed that equal rights (between men 
and women, young and old, local population and migrants) 
persist as supported by the regulations. However, it is 
evident that these village regulations are silent in terms of 
acknowledging gender and broader social differentiation. 
Without such acknowledgement and active inclusion, 
it is unclear how groups that have been systematically 
excluded can then participate in and benefit from overall 
mangrove governance. 

Benefits Capture and Distribution. Communities appear 
to value environmental services or non-consumptive use 
(e.g., ecotourism) more than the direct economic returns 
from mangrove products. Mangroves provide a protective 
cover which reduces the pace and extent of coastal 
erosion and protects farmlands and fishponds, thus helping 
to assure critical livelihood activities. Protection against 
the negative impacts of coastal erosion is a major motive 
for community involvement in mangrove protection and 
rehabilitation activities. 

As the economic returns from mangrove forests are 
marginal—largely because of the restrictions on timber 
harvesting—communities expect support from external 
agencies in producing seedlings, paying labor costs for 
planting, and providing funds for protection and development 
activities to incentivize local people’s continuous participation 
in mangrove management and rehabilitation. Areas that fall 
under the state forest zone appear to have regular access 
to government resources for mangrove conservation and 
management. Communities in other categories of forests, 
such as community-controlled forests, have much less access 
to external agencies, usually on an ad hoc basis. Local leaders 
distinctly recognize the challenges in retaining the support of 
community members if there is no external support available 
to complement internal, voluntary efforts.

The limited benefits to local communities from mangrove 
resources are also linked with limited market access. 
Women’s groups in all three villages shared the same 
concern of not having a market outlet for their products. 
They have limited resources and capacity to undertake 
engagement with markets and the scale of production is too 
small to cover the transaction costs. 

In the absence of rights for extraction of resources from 
the mangrove ecosystem, communities have turned to 

ecotourism, which has generated limited returns to date. 
Overall, communities are shouldering the burdens and 
responsibilities of protecting, conserving, and rehabilitating 
mangroves that are clearly owned by different categories 
of government—at the local and national levels—and 
their management agencies. It is unclear how much longer 
community institutions and initiatives will last without clear, 
substantive returns. 

Coordination among Key Stakeholders for Mangrove 
Governance. A major explanation for the effectiveness of 
community institutions is their strong and clear coordination 
with district-level actors such as forest agencies, NGOs, and 
the Watershed Management Agency. The endorsement and 
acknowledgement of village-level mangrove regulations by 
village leadership, district-level leadership (bupati), and district-
level forest agencies is one example of effective coordination. 
In one community, village regulations align with sub-national 
and national legislation. Such endorsements and alignment help 
to ensure village regulations are consistent and not in conflict 
with broader regulations that apply. Moreover, they allow for 
further coordination in practice. One example is the system 
of forest guards that work jointly with local communities to 
monitor, apprehend violators, and protect mangroves. Village 
leaders and forest guards also coordinate conflict resolution 
efforts—while sanctions for violations are issued from the 
village level, repeat violations are reported to and handled 
by public law enforcement mechanisms (e.g., the joint team 
[purworejo] or the police [margasari and pahawang]). 

There is a modest level of coordination among district-
level actors. As mentioned elsewhere, this is evident in how 
village regulations are recognized at the district level by 
the district and provincial heads. Some private companies 
appear to channel support for community mangrove 
rehabilitation through local NGOs who are in direct contact 
with communities. However, private companies involved in 
shrimp farming and other forms of aquaculture development 
(who would have a strong incentive to support mangroves as 
they protect the development/investments from destruction 
by strong waves) were not interviewed in this study, which 
remains a major knowledge gap. 

No single national authority and policy on mangrove forest 
management operates in practice. Since the 1980s, multiple 
government authorities have been involved in mangrove 
governance (Kusmana, 2014). However, the sectoral ministries 
have their own upwardly accountable structures and budget 
disbursement mechanisms, creating no incentive for cross-
sectoral coordination. Recognizing the role of different 
government agencies and non-state actors, the recent National 
Strategy for Mangrove Ecosystem Management (Presidential 
Regulation 73/2012) established a national multi-sectoral 
coordination team with a separate steering committee and 
implementing team. Six different ministries coordinate the 
steering committee. The implementing team is led by MOEF 
and consists of 19 additional members from MMAF and 
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other ministries. A similar cross-sectoral body has been 
envisioned for the provincial and district levels to coordinate 
and streamline mangrove management activities. In practice, 
however, these bodies either do not exist or are non-
functional. Nonetheless, promotion of such bodies with the 
required budget, authorities, and linking mechanisms across 
sectors and levels of government could resolve the existing 
gap in coordination and joint initiatives that are critical for 
effective mangrove management. 

Outcomes of Mangrove Rehabilitation Efforts in Study 
Sites. Community mangrove rehabilitation initiatives in the 
three Lampung sites have a modest history, with the earliest 
established about 20 years ago and the others 5 to 10 years 
later. The effectiveness of these efforts is variable, although 
all appear to be motivated by the protective function of 
mangroves. The initiatives directly connected to central 
or local government through land ownership and funding 
arrangements appear to be more effective. They rehabilitate 
larger areas, offer payment for labor, and have a broader 
range of activities in their rehabilitation programs. Across 
the initiatives, seedling survival rates vary from 60 to 90 
percent and seem related to the strength of tidal waves, the 
prevalence of shellfish that suppress root growth, and whether 
or not planting is done on newly reclaimed land.

Altogether, positive outcomes in terms of improved status of 
mangrove forests were reported in all three villages, both in 
terms of increased area and improved forest cover, including 
the spatial area over which successful rehabilitation efforts 
have been completed. A number of factors contributed 
to these improvements: solid motivation, secure rights, 
participation and institutions for collective action, strong and 
committed leadership, knowledge and technology, availability 
of resources, external support, and coordination across 
sectors. Due to strong leadership as well as regular technical 
and funding support from the District Forestry Agency, 
communities have reclaimed land (tanah timbul) and planted 
mangroves. Motivated by a need to protect themselves, 
their property, and their agricultural land, communities can 
successfully protect and rehabilitate mangroves. Community 
rehabilitation efforts in Lampung have their origins in efforts 
by individual community leaders who were determined to 
avert the negative effects of coastal erosion on community 
lives and livelihoods. 

Rule compliance, in terms of abiding by harvesting restrictions 
and contributing time and effort to mangrove protection and 
management activities—was generally high in each village. This 
compliance is largely attributed to dynamic and charismatic 
local leaders, joint determination of tenure rules, agreement 
with and knowledge of the rules, and effective enforcement 
of the rules. It is clear that the role of local leaders is a key 
factor in the success of rehabilitation efforts. However, strong 
leadership may come at the expense of deepening and 
broadening participation. Groups did not change leadership 
over long periods of time, which may indicate the benefits 

of continuity, or conversely, the perils of elite capture. 
Collaboration with external actors who lower the transactions 
costs of organizing by providing capacity building/training and 
planting materials is an additional factor that seems to affect 
the performance of mangrove governance in terms of actual 
forest condition. At the village level, rules are targeted and 
specific to the mangrove resource, but their application is 
sufficiently coordinated with higher-level actors. 

Rewards and recognition for effort and achievements 
are important in sustaining motivation in protecting 
and maintaining mangrove ecosystems in these villages. 
Environmental awards, visits by representatives of external 
agencies to see and learn from their efforts, and highlights 
of their activities in the public sphere have been additional 
incentives for local communities to continue their support for 
mangrove management despite the restrictions they face from 
harvesting products from the mangrove ecosystem. 

Gender Equality. All the national policies and regulations 
relevant to mangrove use and management are silent in terms 
of women’s rights over land and forest resources. Similarly, 
local village regulations are gender-blind—gender equality 
is assumed rather than actively sought. Community-level 
practices are rooted in local social norms, which are based 
on gender roles and the activities that men and women can 
appropriately perform in line with broader social expectations. 
NGOs have provided training to women on alternative 
products for market sales obtainable from mangrove leaves, 
barks, and fruits using processing techniques. However, 
because no further capacities have been developed to orient 
production toward markets, these products and processes 
have remained at a subsistence level. Women are trapped in 
low-skilled activities such as polybag filling and seedling planting, 
and are completely left out of decision-making processes. 
Because women are excluded from decision-making processes 
and structures, they are less aware than men of existing rules 
and programs related to mangrove ecosystem management. 
Young women are probably the least knowledgeable group in 
the community. 

Conflict Resolution. All villages have hierarchical institutional 
arrangements for conflict resolution. The main mechanism 
used across the communities for conflict resolution is the 
committee that oversees mangrove development activities. 
When the committee fails to resolve a conflict, the village- 
and sub-district-level authorities become involved. District 
authorities rarely become involved in conflict resolution. When 
community members do not comply with the rules, they are 
normally warned or mildly punished, but penalties increase 
significantly for repeat violators. In general, if the violator is a 
member of the community or neighboring village, the conflict 
over mangrove resources is normally solved at the village level. 
The case would only come to higher-level authorities when 
local authorities could not maintain compliance or the violator 
is from outside the sub-district. This system of graduated 
sanctions is effective in ensuring compliance with rules. 



GOVERNING MANGROVES 7

Monitoring, Review, and Learning. Recent policies related 
to coastal management and initiatives since the deadly 
tsunami of 2004 have called for streamlining mangrove 
rehabilitation efforts. The Law on Coastal Areas and Small 
Islands Management and Presidential Regulation 121/2012 
gives the mandate to central and local governments 
to monitor mangrove rehabilitation activities every six 
months. However, villages reported that they did not 
know whether local and central governments conducted 
any monitoring and evaluation in their villages. Villages 
have their own committees to monitor rehabilitation 
activities. When there is support from an external 
agency, community leaders and representatives from the 
respective agency carry out monitoring and evaluation. 

RECOMMENDATIONS FOR POLICY, 
PRACTICE AND RESEARCH

The potential to increase mangrove coverage is, as yet, 
underutilized. The lessons from the governance and 
tenure initiatives developed by local communities provide 
important stepping-stones toward establishing a nationally 
coherent mangrove governance structure that is attentive 
to the substantial diversity of social and ecological 
conditions across Indonesia’s mangroves. 

Strengthen National-level Coordination on Mangrove 
Governance. Recent policy developments around 
mangrove management in Indonesia emphasize multi-
stakeholder processes. The first step toward developing 
an institutional mechanism to establish multi-sectoral 
coordination for mangrove governance and management 
was the creation of the National Strategy for Mangrove 
Management. However, after four years, implementation 
is still slow due to a limited budget for implementing the 
strategy as well as sectoral silos and mandates. This strategy 
was followed up in 2014 by the creation of a Mangrove 
Restoration Agency, whose effectiveness remains unclear. 

As such, the government’s positive efforts toward building 
a national-level mangrove management system so far 
are largely ineffective. An implementation plan is needed 
that identifies priorities for coordination building, budget 
support, and specific mechanisms for coordination by 
the Mangrove Restoration Agency. A detailed assessment 
of the constraints to its implementation as well as 
emerging opportunities for strengthening cross-sectoral 
collaboration in mangrove conservation management 
can bolster the agency’s capacity to fulfil its mandate. In 
particular, the strategy can help to identify good practices 
that meet the unique needs of mangrove management, 
as opposed to terrestrial forests. In this way, specific 
regulations within laws under the responsibility of MOEF 
and MMAF can be tailored to the realities of mangrove 
management needs. 

Devolve Mangrove Governance and Tenure to Communities. 
While there may be a need to harmonize and better 
coordinate national and sub-national laws and policies, and 
reduce the fragmentation, an even stronger case can be made 
for further strengthening local-level institutions and increasing 
their capacities to interact, collaborate, and coordinate with 
national and sub-national agencies. Similar initiatives that 
strengthen the capacity of sub-national and national actors 
to support local-level initiatives and reinforce community 
incentives for protection, management, and rehabilitation 
are necessary. Further research and experimentation 
(including piloting programs) can generate specific insights 
on how best to design institutions in support of local-level 
conservation management. 

The Lampung situation indicates that strong local leaders are 
crucial for the success of mangrove rehabilitation efforts. Their 
relationship with community members are based on trust and 
confidence; the cooperation and links they forge with external 
actors are important for ensuring local people’s support in 
rehabilitation efforts and channeling necessary technical and 
financial support. Support from external stakeholders has a 
positive influence on various aspects of local-level mangrove 
management and protection, including community mangrove 
rehabilitation efforts, tenure security, technical capacity, and 
access to financial resources. However, communities are 
receiving support on an ad hoc basis, based on their leaders’ 
personal contacts, which is not secure. There is a need for a 
mechanism that offers budgetary and other forms of support 
(i.e., knowledge, technological, rehabilitation ecology) that 
communities require. The establishment of a formal and 
functioning coordination mechanism between communities and 
other mangrove stakeholders is also critical for joint learning, 
sustainability of community-based mangrove management 
initiatives, and scaling up of tested approaches and initiatives. 

Local communities are aware of the environmental services 
offered by mangrove forests and are putting considerable 
time and effort into their conservation, management, and 
rehabilitation. However, in the absence of direct economic 
returns and clear incentives, these efforts may not be 
sustainable. Avenues for strengthening incentives and reducing 
uncertainty over the future viability of current efforts 
include expanding the range of rights that communities 
hold to mangrove resources. In particular, efforts to expand 
their income generation possibilities; and take advantage of 
existing laws and mechanisms that require the provision of 
special incentives to encourage and sustain environmental 
conservation, such as PES and REDD+ should be considered.  

Consider Gendered Dimensions of Mangrove Management. 
Most of the national policies and laws as well as the local rules 
and institutional arrangements related to mangrove forest 
governance are gender-blind. However, substantial differences 
exist between men and women in participation levels of 
decision making, knowledge, and information as well as in 
operational management. 
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A major focus of mangrove-related activities for women 
has been imparting forest product processing skills. Little 
has been done to expand their political space in mangrove 
forest governance. Specific legal and institutional provisions 
as well as incentives are required to assure women’s 
participation in mangrove forest governance and decision 
making. Concrete proposals for institutional arrangements 
that enhance women’s inclusion in decision making and 
overall mangrove governance should be generated through 
careful piloting. 

Systemize Tenure Arrangements and Mangrove 
Rehabilitation. Community-based rehabilitation efforts 
have shown great promise for conserving mangrove forests 
in Lampung Province. The overall area of mangrove forests 
has increased significantly in all three communities after 
they launched activities such as planting, restricting access 
and use in certain areas, and constructing wave barriers. 
Clearly, there is value to granting local people management 
and exclusion rights. These rights should be more formally 
granted in law rather than through the discretion of 
line agencies or local governments. Furthermore, while 
broad tenure categories (i.e., state forest-owned vs. local 
government vs. de facto customary) are generally useful, the 
rights bundles held under each of these broad categories 
need to be clearer and systematically established. 

Support Regulating Large-scale Investments in Mangrove 
Areas. Other avenues for strengthening incentives for and 
reducing uncertainty over the future viability of current 
efforts should be considered. One important area for 
intervention is to address the main threats to resource rights 
identified by communities and to strengthen their ability to 
exclude large-scale investments, which they perceive as the 
most serious threat. 

Pursue Income Generation Opportunities. There is little 
work to date on income-generating opportunities from 

mangrove forests. The identification of new enterprises 
that can expand income-generating possibilities within 
existing laws and initiatives would be welcome. They can 
involve supporting the provision of special incentives to 
encourage and sustain environmental conservation such as 
PES or REDD+. 

Recommendations for Future Research. Numerous 
thematic areas need more research to create a coordinated 
and effective mangrove governance approach. Starting with 
the government approach to mangrove management, there 
is a need for a stronger understanding of how specific needs 
of mangrove conservation, rehabilitation, and management 
are addressed within the MOEF as well as the District 
Forest Agency. At the local level, it is clear that community-
level leadership has played a pivotal role in mobilizing local 
commitment and engagement for mangrove management. 
In light of this, further research on the conditions that 
foster the emergence and flourishing of enthusiastic and 
committed leaders can be useful not only for mangrove 
management, but also for broader community-based natural 
resource management. Additionally, to address an important 
gap in devolved mangrove governance and tenure on the 
gender-differentiated dimensions of mangrove management, 
there is considerable room for piloting and careful analysis 
of different modalities that incentivize women’s participation. 
Research that identifies the most appropriate ways to 
enhance women’s participation and role in mangrove 
management will ensure that pilots start on a strong 
footing. In particular, there is an urgent need to reform 
the mechanisms that give rise to and perpetuate gender 
blindness in local-level institutions and structures through 
the design of gender-transformative incentive mechanisms. 
Finally, looking to the future, research will involve improving 
the current, limited contribution of mangroves to local 
economies. This requires attention to issues of market 
access for mangrove products as well as processing and 
storage technologies. 

Members of the “Womangrove” mangrove forest management learning 
group from Tanakeke Island conduct transects on Panikiang Island to help 
visualize the end result of their mangrove restoration activities.  
Credit: Benjamin Brown/Charles Darwin University – Research Institute 
for Environment and Livelihoods


