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Foreword

For more than 60 years, FAO has made dedicated efforts to strengthen the
capacities of member countries in forest fire management. Over the years, many
fire management projects have been implemented in member countries. Building
on the experiences of FAO and others, two complementary approaches to fire
management have been developed.

The first is an integrated approach. Integrated fire management combines
science and fire management with socio-economic elements, at multiple levels.
Environmental, cultural, social, economic and political interactions are considered.
An integrated approach also looks at all types of vegetation fires, as fires do
not stop at the border between one land-use or vegetation type and another.
Integrated fire management requires a balance of many different fire-related
activities; rather than being limited to actions involving fire suppression and
provision of equipment, it extends to such activities as prevention, awareness-
raising, preparedness and restoration. The integrated approach is reflected in the
Fire Management Voluntary Guidelines published by FAO in 2006. Ideally, this
approach would lead to integrated landscape fire management or integrated natural
resource fire management.

The second approach is a participatory approach known as community-based
fire management. Globally, people cause most fires. Involving the population in all
aspects of relevant policy development and fire management practices is, therefore,
alogical approach. Rural communities, especially in developing countries, are often
closest to and most affected by vegetation fires. Often they cannot call on distant
national agencies to prevent or to fight fires. As a consequence, they have to deal
with these fires themselves. Most fire management projects of FAO focus on this
approach. Like integrated fire management, community-based fire management
also promotes activities that extend beyond suppression and provision of
equipment to emphasize prevention and preparedness in a landscape perspective.

Community-based fire management can take different forms. The present
publication highlights the state of the art in community-based fire management
and provides updated information that complements the approach published
previously in the Fire Management Voluntary Guidelines.

The document redefines the concept, reviews some implementation and
training case studies, reflects on related policy and legal frameworks and considers
the climate change concept. It draws attention to limitations in: policy and law,
capacity, training opportunities, incentives, concept promotion and funding. It
concludes with current challenges for community-based fire management, such as:
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® how to make the approach an integral component in natural resource and

landscape management, and in rural development;

® the development of partnerships with communities, the private sector, NGOs,

governments and their agencies to provide knowledge and resources necessary
for effective implementation; and

e the need to direct existing information about this approach to resource

managers and end users.

As a next step in community-based fire management, and based on this
publication, the Forestry Department hopes to produce a tool for practitioners
in this field. To this end we encourage you to provide us with feedback on this
publication.

Mette Loyche-Wilkie
Principal Officer

Forest Assessment, Management and Conservation Division

FAO Forestry Department
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Executive summary

Fire is a natural disturbance event that has also been used by humans for millennia
as a tool to manipulate their environment. Fire still plays an essential role in many
societies today; however, fire is not always used appropriately and can often
be damaging. The danger is exacerbated by issues such as changes in land use,
increasing population in rural areas, inadequate or inappropriate policy, and climate
change. Traditional fire management practices and contemporary approaches used
in developed countries — and increasingly being adopted in developing countries —
often do not adequately address the complex issues of fire management. Through
its integrated approach, community-based fire management (CBFiM) has the
potential to address many of these challenges effectively.

Numerous natural resource management projects are being implemented
globally that directly involve or collaborate with communities. The majority of these
projects include a forest-management component with a focus on procurement,
conservation, rural livelihoods and, more recently, carbon sequestration and
storage. There are examples, particularly in the tropics, where communities
involved in natural resource management projects have traditionally used fire
as a tool for a variety of livelihood activities such as clearing land, hunting and
agriculture, and they continue to do so. Many community-based natural resource
management (CBNRM) projects, in which fire has been identified as a threat,
do not recognize the essential role that communities play in effective fire
management. In many instances, these projects fail to include communities in
the fire management process, resulting in less effective management of fire and
increased risk of damaging fire events that threaten the long-term success of the
project. An integrated approach to fire management that includes communities
in decision-making and implementation, CBFiM is a positive, perhaps essential,
element of project implementation where fire has been identified as a threat.

To implement CBFiM successfully, a number of pre-existing conditions need
to be present. Good governance and relevant policy and legislation that support
integrated fire management approaches are the minimum equirements for the
sustainable implementation of CBFiM. To implement CBFiM, existing governance
and policy in that location should be examined from an integrated fire management
perspective to determine strengths and shortfalls and to formulate potential
modifications that will enable a feasible and long-term CBFiM strategy to be
developed and implemented.

CBFiM training workshops designed to increase the expertise of practitioners
should be conducted at the national and sub-national levels and should be followed
up with an adequate level of technical support.

It is often necessary to collect field data rapidly and efficiently to support
CBFiM project design and implementation. There are a number of ways of doing
this. A notable methodology used by natural resource professionals is known as
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participatory rapid appraisal (PRA). A number of PRA tools have been adapted
and adopted by CBFiM practitioners to identify the strengths and weaknesses of
existing CBFiM programmes and, in some cases, to assess the feasibility of initial
CBFiM implementation. A methodology based on the Fire Management Voluntary
Guidelines (FAO, 2006) may be used to design or review fire management
circumstances, action plans or policies, using a participatory approach that includes
all stakeholders and that is a good fit for CBFiM.

With an increasing amount of attention being focused on anthropogenic fire and
its linkages to climate change, CBFiM should be considered as a viable approach
to both effective fire management and climate change mitigation. Specifically,
CBFiM can be more frequently employed to reduce carbon emissions and the
threat of fire to carbon sequestration through active community involvement in
fire management. Carbon sequestration projects, including approaches based on
reduced emissions from deforestation and forest degradation (REDD), need to
recognize the importance of community involvement in fire management to ensure
the long-term success of the project.

The effective implementation of CBFiM is not without its challenges. Some
of these challenges include: lack of institutional support in terms of appropriate
policy, limited capacity, minimal training opportunities, lack of incentives for
locals to engage and lack of resources, including funding and technical support. It
is important that each of these challenges be examined within its individual context
and that solutions be developed to meet each unique situation. Tools and resources
need to be developed that are culturally appropriate, that are easily accessible to
CBFiM practitioners and other end users and that support the effective long-term
implementation of CBFiM. CBFiM is not a “one size fits all” approach, but rather
must be tailored to meet specific needs and circumstances to be an effective and
sustainable approach to fire management.
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Introduction

Agriculture practices such as slash and burn and/or shifting agriculture by local
communities have long been implicated as one of the main cause of wildfires.
However to be considered is that communities are also part of the solution as they
often use fire positively to manage the landscape. The issue of fire was especially
high-profile in 1997 and 1998 when damaging fires occurred on every continent
and attracted global attention, generating a series of reports, donor interventions
and regional strategies. Community engagement in fire management (in many
cases continuing the already-existing management of fires by local people) was
also an attempt to balance the interventions in response to large, damaging or
high-profile fires, which were overwhelmingly focused on suppression (fire

fighting).

FIRE MANAGEMENT — CONCEPTS, CONTEXT AND SYSTEM

The core and elements of fire management have been evolving and been clarified
through adaptive approaches in recent decades This process has been undertaken
simultaneously in a number of nations and regions by a number of agencies and
institutions at various levels, sometimes working in collaboration. The key ideas
are set out here for reference and are dealt with in the guidelines prepared under
the aegis of FAO (FAO Voluntary Fire Management Guidelines).

Dealing with fires, including the history of fire “management”, has often
been focused on putting out fires or increasing the capacity to put out fires;
yet consensus is that this approach is less effective than it could be. Often an
oversimplified version of a complex situation is conveyed to decision-makers and
the public:

* Forest fires are caused by extreme weather (not necessarily true).

o All forest fires are harmful (not true).

e All fires need to be prevented and extinguished (not true).

e Forest fires are periodic events best dealt with when they occur (definitely

not true).

These overly simplistic explanations of forest fires tend to encourage decision-
makers to conclude that fire fighting is the main solution to harmful forest
fires, so they tend to react to short-term, recurring crises rather than focusing
resources on long-term, sustainable solutions that integrate fire management. To
date, inadequate attention has been paid to addressing underlying causes and to
preventing a damaging pattern of recurrent fire and degradation in burnt areas.

Integrated approaches to fire management place greater emphasis on addressing
underlying causes and seek long-term, sustainable solutions that incorporate
the same five essential elements (the five Rs) that have been adopted globally in
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dealing with disasters and their management:

RESEARCH - analysis of the fire issue and identification of options for positive
change;

RISK REDUCTION - prevention, focusing resources on the underlying causes
of fires;

READINESS - preparing to fight fires;

RESPONSE - ensuring appropriate responses to unwanted damaging fires; and

RECOVERY - community welfare, repairing infrastructure and restoration of
fire-damaged landscapes.

Resources need to be redirected to support research that improves the
understanding of the causes of fire, identifies existing management practices that
encourage harmful fires and promotes management systems that take advantage of
well-established fire use. Key stakeholders, especially local communities, need to be
involved in fire management planning.

At present, analysis is often done only when a fire begins; it is then mainly
influenced by political pressures created by dramatic fire images and by the
immediate responses needed to protect people and assets or to respond to criticism.
A better response would be to start analysis in fire-prone areas before a fire begins
and consider rebalancing management, if required. Although understood in theory,
this response is not often carried out for various reasons:

® In most cases there is no overall fire management framework available.

® The view that all fire is negative and fearsome leads, in turn, to the view

that fires are a suppression challenge rather than a symptom of underlying
management problems.

® The most dramatic part of fire management is response, or fire suppression.

Fires are an obvious “enemy”, and clear consensus about addressing burning
fires is more socially and politically expedient than addressing the complicated
questions involved in long-term fire prevention and management. Sources of
ignition and fuels are local; thus, the systems and frameworks of fire management
are often best established at the provincial level, while monitoring and analysis
are usually best dealt with at the national level. Yet discussion and debate often
take place without reference to the appropriate scale of intervention.

To ensure that suppression occurs effectively at the local level, that is, thatunwanted
and undesirable fires are kept small, everything else in the fire management equation
must occur at higher levels, including effective coordination and cooperation of all
fire management agencies. To enable effective fire management, the key principles
must be established at a landscape level to keep unwanted and untimely fire at the
local level. The local level is where actions will be taken, but those actions must be
considered at the landscape level to ensure consistency, effectiveness and clarity for
fire managers, land managers, government agencies and civil society.

Local people and communities, therefore, play a pivotal role. This is particularly
the case where the administration, agencies and other systems (communication and
transportation, for example) are not able to fill the requirements for coordination
of systems and frameworks necessary for routine, rigorous and effective fire
management.



Community-based fire
management (CBFiM)

The term community-based fire management (CBFiM) was coined by Sameer
Karki at the Regional Community Forestry Training Centre (RECOFTC) in
Bangkok in 2000. The lower case “i” is used in the acronym to distinguish it from
community-based forest management (CBFM), which has been implemented as
a form of CBNRM for some time. Since recognition began almost a decade ago,
there have been a series of reports, analyses, case studies, training efforts and
some peer-reviewed papers. Collectively, this body of written work serves as a
reference for CBFiIM practitioners and policy-makers alike. CBFiM began to
be documented and recorded in the late 1990s. This review brings together the
insights and understanding generated throughout the past decade to create a solid
summary and a platform that will enable CBFiM to progress to realize its potential
role in sustainable landscapes in a changing world.

In many countries around the world communities continue to use fire in a
safe and effective manner to improve livelihoods and protect resources. These
communities are quite familiar with fire and its uses for traditional livelihood
activities such as clearing vegetation for agriculture, improving pastures for
grazing, hunting and managing non-timber forest products (NTFPs). Where
communities may not rely directly on local natural resources to sustain a living or
use fire to manage those resources, it remains in their best interests to have a stake
in how fire is being managed across the landscape with which they are associated.

Analysis of CBFiM and its effectiveness as a fire management approach
began in the early 1990s in Africa and Southeast Asia, where recent decades
have seen a significant increase in large-scale fires (IFFN, 2003). Information
and lessons learned from those analyses have confirmed CBFiM as a potential
component of efforts to manage sustainable landscapes. Examples of CBFiM can
be found globally in developing, transitioning and industrialized nations. The
success of these efforts varies depending upon a number of factors, including the
existence of: supporting policy and legislation, land tenure, and institutional and
community capacity. What remains consistent, however, is that fire, people and
the ecosystems that they inhabit are inextricably linked. There always has been
fire and, as a natural disturbance event, there always will be fire. For these reasons
it is essential that contemporary fire management approaches, if they are to be
effective, consider not only the technical aspects of fire management, but also the
communities and the environments in which they live.

CBFiM has multiple manifestations in most nations across mixed cultural,
social, economic and ecological circumstances. This diversity has led to a range




Community-based fire management - A review

of explanations and definitions for the term to describe local people actively
engaged in fire and its management. Based on structured fieldwork by subject
matter experts (Ganz, Fisher and Moore, 2003), a working definition was put
together. This definition was considered a refinement of CBFiM concepts pulled
together for a substantive review document in 2004 (Moore, 2004). Generally, it is
an approach to fire management in which local communities are actively engaged
in the development, and in some instances the implementation, of fire management
strategies designed to prevent, control or utilize fires in ways that will improve
their livelihood, health and security.

WHAT IS IT??
CBFiM can be considered as a subset of CBNRM, which is not a new idea or
approach to natural resource management. CBNRM is receiving increasing
attention as the role of communities in the management of their resources is
recognized as being an essential element in effective and sustainable resource
management. The concept of CBNRM is linked to a variety of terms, including
participatory, community, community-based and collaborative natural resource
management (Treue and Nathan, 2007). In practice, CBNRM is mostly about ways
in which the state or government can share rights and responsibilities regarding
natural resources with local communities. A continuum for CBFiM has been
identified, suggesting that in general terms it can be considered as having three
nodes:
® Local-scale fire management in which traditional or indigenous knowledge
plays the major role in informing and undertaking fire management, which
is also planned, conducted and controlled by local people. Livelihoods and
maintaining the landscape are key to this node of CBFiIM. A community
may have complete ownership and legally recognized tenure rights, including
management of land and natural resources, completely community-based.
The practices of Australian aborigines are an example of this node of CBFiM.
e Community involvement in fire management that involves a range of local
actors, including agencies and non-governmental organizations (NGOs), that
work on fire management. Livelihood dependence, some traditional practice
and community institutions may be characteristics. Elements needing support
may include: analysis of the fire problem, technical capacity, regulatory
framework or logistical assistance.
e Volunteers from the community, perhaps with agency involvement, conduct
fire management on behalf of the community across private and public lands.
The development of Community Wildfire Protection Plans (CWPPs) in the
United States of America and the Volunteer Bushfire Brigades in Australia are
examples of this node of local management. There may be very little direct
involvement of local people in the rural landscape, and livelihood dependence
on lands or forests is low. Hence, community involvement may be limited
to a role in which the community is informed of management decisions and
designated roles and responsibilities by the government, with very limited

1 This section includes material drawn from Moore (2004).
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consultation. This node is, therefore, not really considered community-based.

Any situation in which CBFiM is practiced can be characterized on the basis of
one of these nodes or a combination of them.

A common theme among the array of CBFiM definitions is that the community
is actively involved in some aspect of fire management: either the development of
fire management strategies or their subsequent implementation. This involvement
includes activities associated with the management of fire-prone land, such as
suppression, prevention and the use of fire. These fire management activities
are typically associated with livelihood activities and occur with or without the
assistance of groups or organizations outside of the community. However, the
importance of entities external to communities in helping to achieve effective and
sustainable CBFiM approaches has often been cited (Jackson and Moore, 1998).

A Strategic Paper written in 2003 similarly suggests that the emphasis on
“community-based” relates not only to community involvement, but also to
community capacity that has been recognized and supported by external agencies
(governments, NGOs, projects and others) (IFFN, 2003).

Zhang et al. (2003) defined CBFiM as an approach in which villagers have

shown a profound understanding of fire prevention and control and have
participated voluntarily in fire management. A slightly more ambiguous definition
of CBFiM included the conscious use of fire by communities to meet specific
objectives (Suyanto, Applegate and Tacconi, 2002). In 2003, the Global Fire
Monitoring Center (GFMC) updated the 1986 version of the online FAO Wildland
Fire Management Terminology (FAO, 1986) and included the following definition
of CBFiM:
(CBFiM] is a fire management approach based on the strategy to include local
communities in the proper application of land-use fires (managed beneficial fires for
controlling weeds, reducing the impact of pests and diseases, generating income from
non-timber forest products, creating forage and hunting, etc.), wildfire prevention,
and in preparedness and suppression of wildfires.

The term has been used to describe such a wide variety of different ways in which

communities are involved in fire management, in parallel with the discussion of
CBNRM, that it is difficult to make any systematic comparisons or generalizations.
A definition should be precise enough to enable useful generalizations to be made
about somewhat similar things, while being flexible enough to accommodate a
variety of approaches; that is, it should be a definition based on essential features.
The definition proposed by Ganz, Fisher and Moore (2003) is:
CBFiM is a type of land and forest management in which a locally resident
community (with or without the collaboration of other stakeholders) has substantial
involvement in deciding the objectives and practices involved in preventing,
controlling or utilising fires.




