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Introduction

This report is the culmination of a series of ccordinated studies on lanc
issues in pastoralist development projects which has been under way
Land Tenure Center, University of Wisconsin-Madison, since 1379. LT(C
ad upon this topic as a result of discussions at that time with the Unitec
States Agency for International Development (USAID) concerning research topics
to be pursued under the Center's new four-year Cooperative Agreement with
USAID. USAID was Dbeginning a review of its policies toward the livestock
sector, prompted by the disappointing performance of its livestock and range
management projects. At the Center, a number of staff nembers had Zcecome
increasingly uneasy acout what appeared insufficient empirical and theoretical
understanding of land issues in rapidly changing pastoralist sccieties.

The report aims to f£ill a gap in our understanding of pastoral systems
of production in Subsanaran Africa, and in particular those systems based upon
the extensive use of arid land resources by cattle-herders. Specifically, the
study considers the relationship between the changing economic uses of cacttle,
changing livestock production strategies and resource use zractices, and land
tenure change, Land tenure~-the structure of rights in land, their <digzribu-
tion and administration--is important toth as a factor interacting wish Sroader
economi¢c changes and as an instrument for managing change processes, The szudy
considers how henure systems arce changing as 2 result of general changcas Iin
pastoral societies (for instance, the growing importance of market relations,
new technologies for land and water use, and changing patterns of political
authority over land), and what these and cther factors imply for tenure reforn.

i

Three Land Tenure Center Associates have been directly involved in this
study, and portions of their individual and ccmbined efforts are presented
here. Pirst, 2rofassor Jonn W. B3ennett provides a frame of reference Zor
considering pastoralists in transition. Then, individually authored chapters
are presented on three main regions of study: John W. Bennett on projects in
East Africa, James C. Riddell on projects in West Africa, and Staven W. Lawry
on the experience of Botswana, which provides important tenure policy insignts
for Southern Africa. A final integrative chapter on land tenure policy in
African livestock development gleans some critical lesscons from this diverse
body of experience.

Expanded versions of %he regional studies contained in Ch. 2, 2, and + ara
availaple in cahree Land Tenure Cencer Research Papers:

Jonn W. 3ennett, "Politic
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James C. Riddell, "Land Tenure Issues in West African Livestiock and Range
Cevelopment ?rojects,” LTC Researcn ?Paper, no. 77 (Madison: Land Te2aure
Center, Universicy of Wisconsin, lecember 1382);

{conz.]
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The Center is grateful to the authors ..or their commitment to and perse-
verance in the formidable task of research and rethinking set for them by tnhis
project., We believe they have made substantial and much needed contributions.
We are also grateful to Professor Don Kanel, who as the then-Director of the
Center formulated and organized this project; and to Jane Dennis-Collins,
who typed and retyped the several parts of this report at various stages of
maturity. I have learned a great deal through my involvement in the £inal

assembling and editing of this report, and I hope that others will £ind it
equally illuminating.

John W. Bruce
African Prcqram Coordinator

May 1984

Steven W, Lawry, "Land Tenure, Land Policy, and Smallholder Livestzck De-
velopment in Botswana," LITC Research Paper, no. 73 (Madison: Land T=2nure
Center, University of Wisconsin, March 19382).

Chapter 5 appeared in slightly different £form as "Land Tenure Policy &
£rican Livestcck Development,” in Livestcck Develocment in Sucsahazan Afzica:
Constraints, 2roswects, 2olicv {papers pre=sented at Coni
[

Constraints to Livestockx DJevelocment in Subsaharan Al
1983, at the University of Plorida-Gainesville], =dit

-

and Phylo Zvangelou, Ch. 15 (2oulder, CO: Westview 2r255, 1934).
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Executive Summary

The conventional policy model for livestock projects in the 1960s and
early 1970s is described in Ch. 1, ”"Pastoralists in Transition: A Fframe of
Reference," by John W. Bennett. ©Policy aimed ko maxe livestock systems more
productive in teruc of precducing more beef for market, Typically, projects
were primarily concerned with the physical and technical dimensions of the
production process--with animals, pasture, and water~--and with organizaticnal
and infrastrucctural aspects of livestock marketing, ‘including establishment
of marketing boards and slaughtering facilities and trek rouzes. As animal
numbers grew {for projectand nonproject-related reasons), declining range con-
ditions became an additicnal concern. Thus livestockx programs came tc have
three main «thrusts: improve the quality of animals; increase "offtaxe" Eor the
market; and improve range conditions. Land tenure was often seen as a major
concern with reference to the last objective.

This particular combination of policies was rarely successful in reorder-
ing the decision behavior of livestock producers. Pastoralists continued
to make the key decisions aktout prcduction and resource use, and they did so
consistent with strategies wnich Cfollowed tested oprocedures. In uncertain
environments tnis often involved zeduction of risk. Whatever the strategy,
it became increasingly clear that livestock policies had ©teen promulgated
without sufficlient understanding of rthe broad social, economic, 2nd ecslegical
environment within wnich pastoralists operate.

Recognition of the absence of adequate &knowledge £or sound policy led
(in the mid-1970s) to increased study of pastoral production systems. The
"economic" perspective characteristic of conventional project design was
broadened to include bhehavioral and institutional features not easily incor-
porated into econometric calculations, It became clear that many pastoralists
produce livestock for market, but the importance of the market to individual
pastoralists wvaries consideranly and depends upon such £factors as the role
of other income sources in the household economy, other economic uses made of
livestock (for milk, meat, draft power, ecc.), and tne relative importance ol
social obligations met through animal exchanges. This suggested gr=aater Locus
on the kinds of sccial and economic scnefits required by pastorailists in cecurn
for their efforts at changing their production strategies and learaing to
manage diminished resources.

3ut an enhanced appraciation of the broader sccial and ecsc
of the prcduction svstem does not ensure successiul projects. T
have been made to lzarn indigenous systems, how indigenous systems int
with new market opportunities and with project ac:tivitlies ramains unpra
able. More racent aooroaches nave come <9 72csanize that zaszoral T72m3
in Africa are in an awkward %ransitional stage, in wnicna zastoralists ra2t2in
many acttributes of older systems wnile resconding in often unexpgec:2
o incentives offsczad dy markets and oy zsrojects. CJhapter 1 concliucdes W
a Zrame of reference :znat descrises the characsar &L :he zransizion 3Iccess,
incorporating scme of izs <ey implications to land tenure c¢nange.
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Although the change process affecting pastoralists has certain commonal-
ities throughout the continent which are to a certain extent generalizable
for their implications to tenure change, sufficient regional differences exist
to warrant emphases on different aspects ol change and somewhat different
approaches to the key jissues in the regional studies in Ch. 2, 3, and 4.

In Ch. 2, "The East African Z2xperience with LivestocX Projects," World
Bank and USAID projects in Somalia, Xenya, and Tanzania are examined. In
Somalia, the USAID-funded Central Rangelands Develorment 2rogram concentrated
on building up the National Range Agency (NRA), a multipurpose naticnal in-
stitution for marketing and processing animals and for controlling range use
through ranch development. The review of the experience with the NRA gives
rise to a major conclusion: too often governments, through donor-assisted
projects, have emphasized building up bureaucratic institutions such as mar-
keting boards and range control agencies witnout sufficient raeference to the
production environment £aced by prcducers or a sufficient understanding of cthe
kinds of incentives to which producers would respond.

The analysis of the Renya Runge, Livestcck, and Ranch .Development Program
(1960-1985) focuses on Xenya's use of various ranch-type tenure models to pro-
mote livestock management and range conservation objectives. Ranches incorpo-
rated a variety of tenure and management arrangements, ranging £from communal
to cooperative to individual corporate entities. For Tanzania, the USAID-
funded Masai Livestock and Range Management Project and tne Livestcck Develop-
ment Pragram, Phase II, supcorted by =he World 3anx, are raviawed, ZIxaminin

the group ranch exgerience, it 15 concluded that the grcoup faach can oe
expected to evolve, with or without development projects, Zor tiae simple
reascn that pastoraliscs are coming to see :nat cheir political survival

depends on some form of tenured grazing land.

Chapter 3, "The West African EZxperience wikth Livestock Projects," reviews
livestock projects in Mauritania, Senegal, Niger, Cameroon, and Mali. In
Mauritania, political reforms and new government—-owned water supplies nad
the effact of obliterating tenure rules based on traditional hierarchy and
reflecting a large measure of social inequality. General, nontenure changes
were advanced without giving due regard to tie need for a new princinples of
exclusivity to landed resources. This issue has been lefz to amcrphous, tra-
ditional, rule-making proccedures which have proven incapaple of generating a
new, generally acceptable system of resource rights.

In eastezn Senegal, World Bank and USAID livestock projects nave grantad
exclusive land and water rights to grazing groups as an iancentive to adopt
project-mandated management improvements, such as grazing rotations, Iire-
breaks, atc. Though this approach has merit, »project designers Zailed %o

account for the predominant role of crop prcduction among mempers cf  the
target group. ©2Project design assumed a pradispositicn o commercial Livestscs
production, when livestock were actually inputs Into the crop =nterzrise and

only supplementary sources of income. Similarly, dfoject exgerience in Niger
underscoraes <he axtent %o wnich %he pastoral sector =2xists as 2 Dars 27 13
rdrger regional =sconomy. The cnaraczar of crade and ozher ralaticns deswaen
zne pastoralist Tuarag and Tulse wWwitd their more sedentary neishcocs ace
changing in important respects. Ior the zime Seing, Zormalized range contzol
may very well prove impossible., A tenur2 policy ZIor wells 2rocaoly nas :ne
best chance oI succeeding.



Experience in Camerocon illustrates the difficulty of promoting production
opportunities for mixed livestocck-and-crop farmers when local gpolitical and
economic resources are controlled by large absentee landowners. In a mora
optimistic vein, recent proposals to modernize the Dina, Mali's traditional
system of grazing rights, point to a promising strategy for building upon,
through reform, traditional resource regimes in advancing contemgorary devel-
opment policies.

Chapter 4, “"Botswana's Tribal Grazing Land Policy," reviews the colonial
and post~-independence antecedents to the framing of grazing tenurs pgolicy in
the mid-1970s. Tenure reform drew heavily upon the "tragedy of the commons”
paradigm as formulated by Garrett Hardin. Through creation of a leasehold
instrument, the Tribal Grazing Land Policy (TGLP) grants exclusive rights to
extensive areas of sparsely settled land. Cespite a rhetorical commitment to
improvement of the circumstances of smallholders in communal areas, most TGL2
resources have gone to large, commercial holders in exclusive tenure areas.
Early evidence suggests that most largeholders are not acdopting many of the
irproved production and land use practices envisaged 2y TGL?2 and offered as
justification for the tenure reform.

Concluding sections of Ch. 4 are devoted to a review of efforts to improve
smallholder production and management under ccmmunal tenure. A popular noticen
among many planners--revitalizing %the management authority of traditional
authorities--is criticized. .The author suggascts :lact communal iland managament
in Botswana, and eisewnere in Africa, mignt best De approacaed as a public
lands management proolem, similar in concept £o the control and administration
of individual rignts to puolic grazing lands in North America. he chabpter
concludes with a discussion of possible institutional arrangements for better
managing grazing land in 2otswana. A mcdel is prasented that assumes continued
individual autonomy over most herd management decisions and prcducer memoershic
.in local grazing asscciations. Asscciations would develop lccal grazing plans
and rapresent producer interests Dbefore a district-level land noard, waica
would enforce grazing regulations consistent with incremental development
objectives.

In the £ifth and final chapter, "Land Tenure Policy in African Livestock
Development,” the authors summarize %their £findings on the effects of econcmic
change in the pastoral sector upon resource nanagement, 3ccess to rasourcas,
and traditional tenure rules., The authors present a mcdel wnhnich suggests tzhat,
effective tenure reforms will be nasad on pastoralists' oroducticn envircnment
and managemen: practices: (1) Large, ccmmercially criesnted srccducerss nayw need
exclusive rights to extensive grazing areas, secured either :through conversion
to freenold or, more lixely, through creation o a leng-term leasehold, (2)
Small uo medium-size prsducers, because of tneir inaoilizy %o capizalize 3zri-

-

vate range investmen:zs, will require some kind of medifiad commural =enure,

b

The diversity of income strategies within %this segment of the zastoral ropu-
as
9

lation suggests that the develooment of wor<aole 3roup strucstucas will ofzan
ose dilficulz. Tnis is an 1ssue =nhat merizs nuca closer cons:iderazicn in Ine
oroject design scage, (3) Smallholder i:inerant zroducecs prasent

sroolems Zest dealt wirn znrougn land <se zcning and zrojecss wnica o
mizxed farming strategles or wnicn in scme cases prcomotz ofI-farm empl
opgcorcunities.



Some form of communal tenure will be the rule for the foreseeable future.
This requires that attention be given to devising a specific body of laws
governing individual rights and limits of access to communal resources. At
the same time, developing an institutional framework for allotting land rignts
and policing land use is of paramount importance. B8oth tasks are long-term
undertakings, Lut are necessary if small-to-medium producers are to have an
opportunity to participate in any significant way in commercial livestock
production in the future.



l. Pastoralists in Transition: A Prame of Reference
by John W. Bennett

In {ts basic geographical context, the problem of African pastoralists
and livestock development concerns the nature of dryland resources and how
best these might be made agriculturally oprcductive to serve sccial and eco-
nomic ends. These lands degrade rapidly when irrigation, cultivation, and
other uses are developed without proper safaguards. These 3zame safaguards
tend to slow down development and reduce animal yield to safe, but relatively
low levels not in accord with national objectives.

This is viewed as a serious problem for those African countries seeking
to produce commercial agricultural commodities on arid and semiarid lands for
their own food needs as well as international markets. 2Pastoralist peoples--
those who raise livestock in desert or on range and migrate with their herds
in order efficiently %o exploit the resources--evolved environmentally sound
practices over the gnnerations, but tnese oractvces jlnld anlmal aroducts_of

In’ addltlon, many pastoralxsts have occup;ed '=~Felanca ~n_;: ara '=3dulé o
accommodating grain production, game reserves for tourism, and other uses wnich
may provide more immediate monetary zeturns. The impoctance of animal induscry
is generally appreciated in those countries as a. source of food, hides, and
other products, but frequently these commodities appear to be of lower priority
than food grains, sugar plantations, and the like. Develooment plannecs are
asking pastoralists to raise more and better animals, more efiicisncly, on
incréasingly restricted acfeage.

At the beginning of the Development Cecade in *the early 1960s, probably
less knowledge existed about arid-semiarid resource development, and indigenous
animal industries, than for any other comparable geograpnical haoizac or form
of production. Arid lands zesearch is really in its ini:tial stages everywnere.
In the United States, most arid lands research institutes date Z:om tne 1950s,
and much of their current work concerns research on thoughtless and damaging
practices in the U.,S. and how to repair the deterioration they have causec.
"Desertification,* the French-derived term referring to varied activities witn
degradational effects on land and water resources, Secame a matter of inmerna-
tional currency only in the 1970s. Among the many problem situations included
in the term were the effects cn vegetation, soil, and watasr tanles of intensive
restricted grazing oy pastoralist zeoples in various zacis of Affica,  "Cver~
grazing," another vague but pregnant term, was always wita us as a local and

intermittent »roblem, 5ut its spreading effac:s segan %o add up o larzge-scale
daererioration =% r2angelands -=nlv «when <Zevelzcmenz Zag3n I3 ilizz Irazisg
regimes, =zhe £fr=edom »f =zrange usze, indigaencus land sa2nurza, 3nd vatar lze

in =he 1960s.

The failures--or at lsasz zhe vary limited ach:izvemencs~-of lives
range development projects in African countries Zuring the 13505 and 12



based on this general ignorance of dryland management under unfamiliar social
and economic circumstancer., The urgency of the development efforts in the
countries concerned did not permit a generation or so of lead-in research
before various instrumentalities were tried, and the available technical
expertise consisted mainly of people trained in the commercial regimes of
the Western world, with their many subsidies and requlatory practices desigued
to make up for resource deficiencies. Such methods, translated into the
African reality, were not only less than effective, but interacted with poorly
understcod livestock-production institutions to result in lowered productivity
and serious resource depletion. By the 1980s, it was clear that basic researcn
needed to be done, and, in effect, a £fresh start on the livestock development
problem is being made. In the past decade, probably more research and confer-
ence activity have been devoted to African livestcck tnan to any other agri-
cultural sector for the continent, and our perceptions of pastoralism have
altered in several imcortant respects.

1.1 Changing Perspectives on Pastoralism

This decade of research has a number of distinctive characteristics which
may constitute the framework for a very different tyga of development planning
and execution., First, the “econcmics" aporoach to livestock development has
been broadened %o include more detailed consideration of behavioral and insti-
tutional features not easily incorporated in econometric calculations. Thi
came about because the difficulties of develooment projects shcwed that the
methods used to raise livestock in indigenous systems were based on distincti
forms of land tenure, animal managemen<t, secgraphical settlesnent, 2nd rascur
conservation. Since these practices were part and parcel of the "culture"--
that is, the distinctive styles of wviewing the world and interacting with
nature and other people--of the pastoral populations, anticipated changes
in productive activity on the basis of Western styles of incentive did not
materialize. Consequently, the indigenous systems had to be learned. More-
over, the reactions within these systems wnen one comgonent was altered could
not be predicted. For example, 2arly projects assumed that if livestock prices
increased _herd _owpers_would sell more animals. In many cases, such sales did
not “materialize. Recent rasearch has demonstrated that this cespgonse is a
completely "rational® one, given the need to build nerds to cushion zae effects
of recurrent drought, or to retain animals in expectation of a further rise in
prices, and so on through a number of factors.,

Second, the emerging apoproaches give greater impoctance to rasearcn done

orior to the planning of projects in order %o ascertaia cossibla zenavioral and
insticutional resconses. This effort has meant more extensive use of academic
specialists like antnropologists s«killed in social-ecological analysis. Proi=-
ect design increasingly incorzorateas "scholazly® analvzes of sccial ralational
structures, custcmary land and watsr tenure, and prcgerty cwnersalp, These
instituticns and practices were Zound =0 2e remarkably res;‘:ant o inducemencs
Y0 cnange, 10t Tecause zas+%oralis=s ire2 inpanalv "sgnsacvative--i,2,, r28izc
change as a matter of orincipal--nunt zecauga %tne <ldarz, axizsing Irizaduras
seem -0 provide lLess riskx =nan the advccartsd new ones, This attizude nas ceen
reinforced bv the fact :znat counzry gove rnments nave regeazedly Ianeg2d on
oromises made =0 livestocc< prcducers O 3UBDLY fac;Li:ies Ior zastura develoo-
- - o m A ~ -~ - —

ment, wactar, price supcorz, and marka2ziac. In sarn manruy A



promises had been generated by the conviction of tne foreign technical assis-
tants that their development projects would succeed, i.e., that the econcmic
incentives created by such projects would induce aporopriate behavior on tne
part of the producers. As we have already suggested, much of this was built
on a basic ignorance of how these livestock production and resource utilization
systems really operated~-ignorance shared by the government ministry people
and the foreign specialists.

Third, the newer approaches to development also include more concern for
the welfare of the pastoralist people themselves, In the first decade the
livestock development projects in Africa were almost exclusively concerned
with animals, pasture, and water-—and the cooperative infrastructural compo-
nents like marXketing toards, slaughtering facilities, and so on. The critical
attack on development planning wnich emerged in the several international
conferences of the late 1970s and early 1980s, based on the raesearch that
had been accumulating through the 1970s, celebrated the common theme Of neglect
of the pastoralist populations. The thrust of the development efforts was to
improve the quality of the animal breeds, the amount of offtake, and tne condi-
tion of the range. These emphases can be %traced far back into the colonial
era (as we shall show in subsequent chapters), and they were carried forward
into the era of independent states by ministry people and development agency
personnel.

dowever, since the alnost exclusive Iccus on production factors (grancing
a good deal or lip service paid to pastoralist inccme and welfare) did not live
up to expectations (at least as promised in the project papers), it bhecame
evident something was fundamentally wrong. The producers themselves had been
neglected: it was they who made the decisions, not the government ministries
or the parastatal creations; it was their welfare they were attempting %o
safequard, and they were doing it the only way they Xnew how: to minimize risk
'ﬁby following tested procedures. Consequently, it has Dbecome clear tnat these
risks--risks actually enhanced by the development initiatives--have socmehow
to be minimized by focusing more clearly on the social and economic tenefits
required by the pastoralists in return £for their efforts at changing tnheir
—production strategies and learning to manage diminished resources. This per-
spective for the first time has appreciated the fact that pastoralists are
capable managers of their own economy, and not incompetents unaware of Lhe
fine points of livestock production., Their priorities were simply more complex
than simple output for markets; tley prcduced for a pasic social living, much
as the early ranchers in North America, Australia, and =he Souta American
pampas did, with sales of animals as only one of several cbjectives.

Fourth, newer approaches to pastoralist development have come to raccgaize
that the animal industries of African countr:ies are in an awkward transitional
stage. Much of the Zailure by specialists o coinpranend :h suotlaciass cof
produczion strategies was based on the incompleteness of historical informa-
tion, that is, on :czhe diffsrential patterns of change. Thus, the Ddasic achno-
loglcal n*ornat‘on availanle ac the Deginning of intensive develoocment =2Iiocts

13 zae .330s <4as dercived_.in cae main Zrom acnnoc:aon._ res earcn carriad 2n in
tne L3Z0=L34u 4er-oaz r2searcn Wnica aadoas_tis primary soal a reccnscsuction

of pfa-contact production and social systems. The concept > =ne "Zast African
catzl2 ,omo’nx i3 a " case ia ooint: =ais conception, created in tie late 1320s
2y Melvillie Herskovits and otners, portravad Zast African pastocalism 2s a



unified cultural endeavor, in which production of animals was done mainly for
social and ceremonial purposes, with the principal values residing not in
commercial transaction, but in livestock as symools of collective wealth.

Many elements of this "traditional” or pre-contact system have survived
into the present, despite changes in the resource base, income demands, and

political position of pastoralist populations. Pastoralists in wmany parts of
Africa continue in varying degrees to use animals as wealth and continue to
produce animals in order to finance socioceremonial activities; but at the
same time, they are capable of participating in ccmmercial markets wnen the

conditions are right and the needs are apparent. There is evidence that in

many pastoralist societies sales of animals have long been part of the live-
stock economy; althouagh tnis fact was neglected—in the earlier ethnographic
reseacch—_

Moreover, the earlier research neglectad to note that pastoralists have
been accustcmed to participate in other economies when the occasions arise:
wage labor, cultivation, trading, and urban employment. This cosmopolitan
adaptability of pastoralists has ccme to be appreciated only recently, This
capability has shielded them against interruptions of their ..wrding activity
deriving from natural and political sources. A recognition of this situation
of almost permanent transition and pastoralist accommodation of change argues
for development approaches in which pastoralists are provided with useful
information and inputs and then presented with alcernatives, noc forced into
positions they have already learned to evade.

1.2 An Organizing Concept: Frcm Subsistence
to Commercial Livestock Prcduction

It is possible, and we believe useful, to organize what we now understand
about oastoralists in an ewvolutionary schema. This effort is facilitated oY
the accompanvying diaazam, £ig. l.l. The events and prccesses indicated are
set forth on a rough cime scale, beginning with the reconstruc:ed systems of
the pre-colonial era in the nineteenth century, 2assing througn the colonizl
era of Zuropean intervention, and concluding witn the contemporary =ara of
intensi~ fied intervention associated witn tne "planned cnange" version of
development.

Below the time scale are listed two basic social iascitutions used oy
pastoralists to manage livestcck, or at least those institutions we have chosen
to represent the ey to the problem of change in the develogment 2rojects,
These are a form of “communal® land tenure or pasture utilization, comoined
with ownership of herds by individuals (not collectivities like whole &tri
clans, ecc.). Droducer:s moved with zhe herds at incervals, and in var
patterns and comoinations of semi-permanent rasidence or ancamgments, in ord
to maximize <he availaoilities of pasture in a drougnty or seascnal.y variaole
climate. 1IZf nherds are going £o move at inzervals, =nen it {5 imgossizle =0
assign pezmanent "ownersalp’ TO particular tracts of iand; in i1ts 2lace will
arise a compLex svstam OSf custom a'y "rigncs to use“ ~and ,and welylls, 2
at certain times and under certain conditicns. Th
right =o graze ais catzle over :road areas was 3
in a group wnich neld jFrazing zignts in those 2
‘"sommunali.”

TC.y

adividual cactle-owner's
:;ved Zrom ai13 memcersnip
2a3, and nen wne term,

“



FIGURE 1.1

Change and Transition in African Pastoralist Production
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Now, the combination of "communal™ tenure and individual hnerd ownersnip
has an inherent potential £for resource abuse. By tnis we mean that the
problems envisaged by the "tragedy of the commons" mcdel can emerge, given
appropriate conditions. That such conditions emerged at times in the pre-
colonial era can be assumed; there is no intention here of glorifying the
ecology of tribal pastoralism-—-it had its problems like any other human pro-
duction system. But the point is that, as suggested by tae left-hand column
entitled "Pre-Intervention Systems,"” the herd owners worxed out mutual arrange-
ments to handle "“commons™ management problems 1f they ast:ared. Both by nego-
tiation and by pushing and shoving, understandings were reacned among tribes
or herding groups as to mutual needs for pasture and water~-understandings
which were flexible in order to allow £for the inherent variability of climate
characteristic of arid and semiarid areas. Usurpation of pasturs 2y a nezding
group outside the customary rights system might be me: by armed resistance cr
raiding. Depending upon the pressure on pasture resouzces, the rignec-holding
groups developed lesser or greater controls over their nemoers' grazing prac-
tices. Among individual herders, there were "herd-friend" relationships
developing between herd owners at considerable distance frcm each other (and
often related by xinship), which operated so that, if one of tzxe pair were
affected by drought, his partner would take a portion of his nerd on a 2orrow-
ing basis and return the animals and portions of the increase when the £first
herder's territory had returned to normal production.

These and other tacnniques, functioning in a low-fertility and low-densizy
pooulation, were reasonably effective in maintaining an ecological =zalance
tetween humans, animals, and land and water rescurces. The balance was prob-
ably facilitated =y recurzant natural crises--extirame drcughts, disease cut-
breaks, and the like. That is, the pastoralists were never in complete control
of the situation; it was simply that, through time, a reasonadle continuity of
preducticn at a subsistence and traditional wealth-excess level was maintained
by processes which can be subsumed, at least in generalizing retrospect, by
concepts of "ecosystemic control." Helge Xjekshus nas attempted to reconstruct
this system for Zas: Africa and its disestablishment by the colonial govern-
ments; although there are problems with her analysis, in the main it agpears
to explain a good deal.

Changes introduced in this sociona%tural svstem by colonialism, and their
prolongation into the era of indegendence, had the effect of distursing the
balance between the human, animal, and physical comporents. So far as bdasic
institutions were councerned, land and water tenura rights and use
were greatly altered. The ihdigenous systems of communal-usufruc:. ten
modified in a variety of ways, depending on aporopriation of pastura and
land for other uses, and on the political settlement of landownersh
panying independence. Zacn African country now nas it

of trenures--some traditional, others Ddor:zowed £ o]
recently developed to meet particular lccal needs,

These changes and axperiments nave had tne a2ifac: of rastrizaing fazzurs
acreage for migrazorv ovaskoral oarcduction. oI intwroducing competizicna o
availanle range, and inducing relative overprcducstion oI animals 2ag cvaz-
grazing wnhen animal management mectacds arzs naot cnanged %0 cope wiza altazad
resource conditions. The s3vstam oI agr2ements 3designed 0 Zontisl fascusce
use has Doroken down or i3 gradually detaricrating in many azeas, 311Ce e



Physical and economic basis of these arrangements has changed. Pressures
by government for more off-sale of animals have driven many herders out of
business and encouraged others to move toward a ranching form of production.
The human populations are gradually losing their adapted balance with re-
sources, with some areas overpopulated, otners underpopulated. This is, of
course, a generalized proiile of the situation; later portions of this paper
will examine some of these changes, and others, in greater detail.

We indicate on fig. 1 two major overall consequences: first, a general
drift toward entrepreneurship, e.g., as suggested acove in the move toward
individual or Xin-group "ranching” (which often results in exclusicn of small
herd owners from the system). This change means that the collective benefits
sought under the indigenous system "are replaced by an attempt to maximize
individual gain--or at any rate benefits Zfor tne effective local prcducing
groups acting entrepreneurially in the absence of the socionatural "ecosys-
temic" controls. It should be noted that such entrepreneurship does represent
"development™ insofar as it means that pastcralists move toward ccmmercial
regimes, as sought in development programs. However, the prccess cccurs at
the expense of the collective welfare of the tribe or general population.
"Excess pooulation" emerges; these people move into the towns 1 £farming or
trading is not possible. The second major consequence is a disturbance of
the physical controls of animal management. Herd size is no longer governed
by collective controls operating in consonance wWith physical factors, but by
the search for individual gain, commercial ooportunitcias, and the like, The
equilibrium reacned under indigenous conditions between numan and animal pou-
ulations, in relationship to resource potantial at given levels of exploita-
tion, is upset and poopulations £luctuate. or grow, in resgonse to "extraneous”
factors. -

The predictable result for the resource base 15 chronic owvergrazing of
available pasture-and chronic shortages of water, -These conditions exert a
continuous demand for improvement or amelioration: thus, the cdominant theme Of
the colonial goverament development efforts was resource conservation~-f£inding
ways to alleviate pressure on land and water. In the era of independence,
these goals have continued, but added to them has been a series of projects
designed to increase commercialization of livestocck production in an elfort
both to remove the "excess” animal population £from grazing lands and =o
increase the quantity of animal products available to %the national econcay
or international marxets. To accommodate this commercial cdevelopment, devel=-
opment projects in the 1970s emphasized government and parastatal companies
designed to receive and process animal ocfftzake. '

These projects had limited success (most were considered "Sailurzas") due
to the inadequate pricing mechanisms and a lack of follow-thrcugh on guarantees
of enhanced rasource develocment. ?Pastoralists commonly consicdered :tnas, in
light of low or £fluctating porices, they might exgerience less ris< oy continu-
ing in the transitional gzroduction regime, hoping to zenefi:z Zrom the mixed
subsistence-~ccmmercial stratagy they had utilized since colonial zimes. Whils
Tae Scmmunals tanure sictuacion aas seen selsectively ang ilccallv modifiad o
situacions, ne Dastoralilsts tave not adaprad 1t in a general Or ccmpranensive
manner; that is, they nave attampted "0 maintain a algratory s=ratsgy as sest
rhey <an, givan :the various ccnstzicting Iactors,



Provicus

2. The East African Experience with Livestock Projects

by John W. Bennett

This section of the paper reviews Llivestock development projects in
Bastern Africa funded principally by USAID and the World Bank Group, with
contributions from other national and international agencies. This review
is based on a series of papers representing the final plans and budgets of the
projects involved in each program, plus, where available, evaluative studies
of the success and failure of these projects and programs. At the close of
the country reviews, the general pattern of development planning and implemen-
tation followed by %the agencies will be discussed with reference to a number
of scholarly critiques.

The review will dwell mainly on three countries, in this north-to—-south
order: Somalia, Kenya, Tanzania. This order is also one of expanding treatment
and analysis, since this section of the paper is concerned mainly with the East
African countries proger.

If there is a major theme in this review, it is that the style of develoo-
ment used in Zastern Africa for livestock development is based mainly on the
theory that by creating state agencies, or semi-autonomous bureaucratic organi-
zations, facilities for production will automatically provide adequate incen-
tives for the pastoralist producers to increase and improve their prcduction.
This approach to development has not apparently provided the incentives; and,
in addition, the activities assigned these organizations have tended to disrupt
the traditional and relatively effective modes cf production without supple-
menting them with more effective strategies. Few of the ewvaluative rsfor:s
assess this crucial issue; their criticisms pertain to more specific Iailings.
At the same time, certain features of %the development programs have gossicly
provided infrastructure which may permit a more adeguate ra2gime in the fucure.
The professional method of evaluation of develooment programs makes it diffi-
cult to discern these possible contributions or successes, while at the same
time it criticizes eiforts for an unrealism which 1is more easily understocd as
part of the necessary enthusiasm asscciated with the building of new iastitu-
tions in new nations.

This section of tne paper concludes with a ccmparative examination of the
group ranch pheromenon in Xeava and Tanzania.

2.1 Scmalia: The Central Rangelands Development 2rcgram

eland wiza a fluctuazing and zecgracaically

Nearly nals of 3Somalia i ange
200 am annually.
cle

5
variaple precigitation of 30 %o Saventy erzcan:t 9L Ltle 200-
ulation consists of village setclements, taeir zo p ulations gzraczicing <trans-
humant grazing »olus crcp raising. In the latce 1370s, wnen =ne L.wvestcscxk
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development projects to be raviewed here began, Somalia was one of the poorest
countries in Africa, with a per capita GNP of about US3110. Due to the usual
causes-~deteriorating rangeland, increasing population, political unrest, and
other factors--many pastoralist groups nave £found it increasingly difficult to
operate even as subsistence herders.

It would appear taat development of the livestock industry is, tneresfore,
a matter of high priority for Somalia, more so than for Zast African c¢ountries
and their more diversified agricultural and lignt industrial sectors. These
facts help to explain the distinctive character of the projects reviewed, i.e.,
the strong emphasis on creating governmental organizations and agenciass which
could act as patrons for the principal national source of wealth. In the 1960s
and 1970s, livestock exports from Scmalia were increasing rapidly. In the
period 1974~76, livestock furnished about 30 percent of all Zoreign exchange
earnings. Of the animals exported, 537 percent were sheep and 38 percent were
goats, while cattle and camels accounted for only 3 percent and 2 percent,
respectively. One of the main objectives of the development programs was to
increase the number of gquality beef cattle for export.

The mechanisms of change described elsewnhere in this report also affect
the Scmalian pastoralist system. Prior to the beginnings of necéernizacion of
the economy and the land tenure system, pastoralists adapted %o drought by
permitzing herds to con*ract and expand through slaughtering and unccncrolled
breeding and by transferring animals througn migraticn Zzcm cne part of the
fange 0 anotier. <Constraiants on movemenc, plus encouragement of production
and che increoduction of veterinary services, resulted in herd growth &nd con-
sequent range deterioration. This established the need £or control of the
animal zopulation and for intensive management of the range flora and water
resources. Under the present conditions, drought has a growing impact; each
period ol rainfall contraction leaves the herds, the range, and txe human pop-
ulation in worse condition. Considering tne dependence of Somalia on its rangs
and livestock resources, it is essential that a new sccionatural systam be
establizhed; simple conservationism is an inadequate response, since it does
not cdeal effectively with human use strategies.

The prcject reviewed casts the measures in the context of develooment,
insofar as the overall objective is to stabilize and improve resources in
order to increase :he output of gquality animals, and by so doing, supgosedly
to improve the economic pcsition of the pastoralist gopulation. As with other
livestock projects in Africa, resource control and enhancement is viswed as a
bureaucratic activity requiring government intezvention. It is also seen ZIZrcm
the viewccint of crisis management: something must be done rapidly in order %o
avert an anticipated catastrogne.

The Central Rangelands Develogment 2Prcgram. This oroject dealt mainly
with a government organization, %the Mational Range Agency, 2and :ine :
technolcgical, and prcduction activities administarad by thils ager

program was concerned with the develogmen: and management oI tne 14
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The rangelands program was designed to operate over a period of six years,
hardly enough time to make a start on the problems, but, of course, with
expectations of continuing indefinitely as a long-term program since most of
the projects were concerned with building functioning departments. To quote
the USAID description:

The project would . . . consolidate and improve rangeland and livestock
production in the project area, increase the income of the pastoralists
through the intrcduction of a system of range utilization, and make way
for the gradual concentration of pastoral communities, wnicn would help
in the provision of social services. This would be acnieved by conduct-
ing an aerial survey of the rangelands, including livestock and human
habitation, and the preparation of a vegetation map. This would be
followed by a ground survey of the rangelands and the pastoral communi-
ties. This survey would form %the basis for the establishment of grazing
reserves and selection of those reserves where stcck water supplies would
be develcped. The veterinary services would be expanded, non-formal and
formal education would be provided. The National Range Agency's adminis-
tration would be strengthened and nurseries, town shelter belts, and
water and soil conservation activities would be initiated. Speciiically,
the project would provide staff, equipment, housing, and transport . . .
[USAID 292 1979:3-4].

The National Range Agencv--%he orz3anization receiviag and zdministaring
the funds--was established in 1969 under Somalian laws controlling conservation
of game, wildlifa, and €fcrests. As in other countries, range mnanagement was
conceived originally as a conservation issue rather than as development., This
has beth favoraple and unfavorable implications: favorable for the range; ofcten
unfavorable for pastoralists, whose cyclical strategies for £forage use are
often misunderstood by the specialists trained in conservation science.

The NRA has considerable gowers, It can copen and clese grazing reserves,
establish grazing associations, control stock watar facilities, seize and
arrest individuals for offenses, and undertaxe research, The NRA powers also
have significance in the light of the emphasis on persuasive compulsion on
pastoralists to conform, exerted oy some of the proiects in the rangelands
project (to be noted later). The most important decarwment in tne NRA, from
the standpoint of pastoralists and pastoralist dewvelcoment, is the Zeparcaent
of Range and Znvironment. This contains divisions wnich plan, lmplemenc, and
enforce various programs of land, plants, and water conservation; plan and
direct the formation of grazing associations; monitor the activities of graz-
ing ccoperatives; and estaolish experimental co-cps wizn diZfarenc ZIunctions.
Agents of this department are essentially range zolice.

In the early and mid-1370s, many of the difficulcies wizn pastcralist
oreduction descrized Zor other countrias made their apge
This accounts for tne akta2ncziza zaid 2 the zas:tor:

=

organizaticn in %he World 2ank and "SAID zaper: So: a2 rangaliads IoIgoaa.
The cangelands USAID projec: paper prowvides accut .3 pagaes !ouz o2 a total of
acout 70 cextual pages) of dascripticn of zasticralist sroducticon and Lts orza-
nization. The macecial prasenzad raflects 2 sopnisticaced view I zoe svszanm,
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and it is clear that qualified anthropological consultants wera called uron
for assistance.

The most imcortant aspect of this material concerns the institutions of
grazing association and grazing cooperative. The cooperatives were started in
1974 under the sponsorship of the Ministry of Livestock, Forestry, and Range,
as a preferred method of adjusting pastoral land tenure to modern conditions
and grazing restrictions. These cooperatives have had the usual problems
of group-production organizations in Africa: the size of the grazing areas
assigned to the co-ops rarely meet the needs of the herds and herders in
periods of drought when flexibility of movement is necessary. The expansion
and contraction of the herds in relation to the drought cycles nave not been
modified in the direction of stable, intensified production. Many of the
initiatives of the rangelands project were designed to do that--i.e., to
provide special grazing reserves, watering, roads, and other facilities which
might provide backup resources and cushions in pericds of special need,

Grazing cooperatives in Somalia were about 12 in number in 1980, most of
them in the north, on superior grazing land. £ach family in the co-ops had
access to more than 300 ha of range per family unit. The ccoperatives also
retained the right toc graze common rangeland in drought emerjencies, The
development of the co-op system by 1979 was beginning to squeeze smaller herd
owners not belonging to co-ops out of the areas, since the co-op systam was in
effect enclosing grazing lands. One of the secondary or incidental <tliectives
of the rangelands project was ko develcp grazing lands 3o shat the ncnmemcers
would be assured of pasture. Presumably, the countervailing force would be
grazing associations, hut some co-ops on a different plan are also ailuded
to. (There appear to be some subtle hints of a realignment of the political
economy and ecology of grazing in the oroject papers.)

The grazing association is a rather different tenure system and has
indigenous roots in Somalian sociopolitical structure, The associations
emerged over the past 40 vears and were fitted into the Somalian system
of village and district lecal goverament. Transhumant herding groups Srom
outside the association zegion are given the right of limited grazing in the
territory~-a practice that the co-ops did not permit., 3y late 1979, <there
were 34 grazing associations in the rangelands region. Zach ccnsists of a
group of pastoralist families who are elected or chosen oy thei: respective
village or district council. The members meet as a bcdy at inkervals to decide
on managenent of their grazing territory and its rules., District Range Assis-
tants, employees of the National Range Agency, would supervise &the grazing
operations and activities of the asscciations and also provide a cartain amount
of extension assistance. The project includes funds Zor the strangthening aad
buildup of these services.

The grazing associations were viawed by tne project designers as acre thaa
desirable organizations. They were, in Zfact, prereguisizas ZIor assistznce to
the pastoralists 2f anv xiad:

In order to =2nnance the participation of pas=toralist
of restrictions on 35za a tong non-formal =
meen inccrgorated into tne Project.  Istadlisnment
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water development has obeen made contingent on the declared willingness of
pastoralists to cooperate ., . . [USAID PP 1979:8, Annex 1l0].

That is, the pastoralists were required to conform to the project's definition
of what is good for livestock production before any benefits could flow to the
range areas. The point, of course, can be argued: since the grazing associa-
tions had strong indigenous roots in Somalian land tenure and local government,
the demand may not have been unreascnadle., It was, however, a competitive
strategy designed to favor the grazing associations over the ccoperatives,
the latter being seen as a constraint on grazing and production in certain.
localities.

Whatever the merits or demerits of requiring conformity, the question here
is whether the project made adequate provision £for the “non-formal training"
and education functions which it felt would be requized as a means of persuad-
ing pastoralists to accept the rangelands program. This requires an examina-
tion of the £fund allocations. The lcgistic items--construction, vehicles,
machinery, egquipment, £furniture, vehicle and machine operations, maintenance
and utilities, and focd rations--constitute a total of US324.4 million, or more
than half of the grand total. Salaries for foreign technical assistants add
another US310.93 million. Items which conceivably might reflect the training
and education functions--professional serwvices, fellowships, and gerhaps lccal
salarieg--are funded at USS$9.59 aillion., The %“wo groject ragers do not in-
clude a Zescription or zsresentation cf the “ncn-formal tralaing” or a2xtension
program, although they do contain a single paragraph describing the formal
training at the Livestccex and Range School, an insticution to 2e Zunded by the
orogram and operated by the NRA. The fellowships and professional services
items refer to this operation, not to the workx with pastoralists. Thus, the
nature of the important educational functions directed tsward pastoralists,
to obtain their important consent and participation, cannot se determined from
these papers, and no budgetary item specifically pertaining to it is apparent.

Although it might be argued %that the extension training serwvices are to
emerge out of the raconstructed and strengthened National Range Agency as a
matter of course, -one can conceive of a rather different rangelands program
which would achieve more effective integration of government agencias and the
oroducer cgopulation. Surh a program would consider the pastoralists as the
target beneficiariess~-not as secondary or "eifect” beneficiariss, Major fund-
ing allocations would be made for extensicn services involving lccal semiper-
manent training schcols and facilitias in which pastoralists would participate
directly in the construction of grazing reserves, water Zacilities, 2and tie
likxe. Unless prcducerzs participate dirzectly in resource develocment and ccn-
servation projects, =zhev have little understanding o or svmpazdy witd them.

Juestion that the rangelands orcocgram wiil se o
k} - Y
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2.2 Kenya: The Kenya Range, Livestock, and Ranch Development Procgram

The principal organizational form emphasized in the Kenya program was the
ranch, conceived as an entrepreneurial organization designed to raise livestock
and with a variety of tenure and management arrangements from communal, to co-
. operative, to independent corporate identity. The Kenya and Tanzanian projects
have done more with the ranch mocdels than the Somalian program with the grazing
association. For reasons of comparative analysis, we have decided to reserve
treatment of certain problems associated with the group ranch and other forms
of grazing control in Kenya until it can be handled comparatively in the
section of the report dealing with Tanzania. Since the problems are similar
in both countries, and since one substantial tribal group, the Masai, have been
the object of development measures associated with rancn organizations in both
cases, it seems wise to delay the detailed treatment of this £fesature.

The Renya program began in 1960 and has included develogcment projects
covering all aspects of livestock production: range conservation and improve-
ment; water development; livestock breeding and management; marketing, includ-
ing roads, holding pens, and other facilities; and, as a major emphasis, the
strengthening of various types of ranching operations and grazing schemes. At
the time of writing, this program is in what the World Bank calls "Phase II,”
which began in 1975-76 and is designed to run %through 1983 (IBRD-IDA L974).
This livesteck-oriented orogram has zaralleled cne Zor 2zcp 2griculiura with
gsimilar duraticn. The congerias cf groiacts iavolvad in soth of tnese grograms
probably should not be described as a coherent planned program of agricultural
development. Cverall planning began to emerge in, ac least, 2nhase II of cae
livestock program, although evaluative reports on the program have continued
to fault the effort for lack of coherent or informed planning. The program
has been, on the whole, a matter of numerous, separate, loosely coordinatad
projects funded by many different donors.

In the mid-1970s, when Phase 1l commenced, the livestocx gopulaticn of

Renya was as follows:

TABLE 2.1

Livestock in Renya (ca. 1975)

Cattle 9.5 million animals
Dairy cows 9.5 million animalis
Sheep and goats 8.0 millicn animals

SCURCE: I3RD-IRD L.974.
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About one-half of the cattle were located in agricultural areas and belonged
to farmers and semipastoralist peoples. The other half wers on rangeland, and
about 2.5 million of these were in herds belonging to migratory pastoralists.
An estimated 0.5 million head of cattle of those considered to be in "agricul-
tural areas™ were on large “"commercial®™ and "company" ranches (these are tech-
nical terms, defined below). That is, this half-million head represented the
prime commercial beef herd of Kenya, used mainly £for export sales. Farmer
cattle served mainly the domestic meat market and also subsistence needs.
Pastoralist livestock served subsistence and some commercial domestic market
needs, All dairy animals were on commercial farms.

During the mid-1970s, approximately 800,000 head of cattle were slaugh-
tered in Xenya, making an offtake rate of about 9 percent--although an averaged
figure like this hardly represents the great variation in output between the
various modes of ranch and pastoralist prcduction (ranch offtake was as high
as 12 percent; pastoralist, as low as 3 percent). Moreover, in the same
pericd, about 285,000 head of cattle were actually sold on Kenya markets,
which reduces the 9 percent rate to about 3 percent in terms of animals
actually sold. (The difference between the 9 percent and the 3 percent rate
is one possible rough index of the extent of use of cattle for subsistence
purposes.) Of the 3 percent rate, about half was from the commercial and
company ranches; the remainder, from farmer and pastoralist hezds. Precise
figures on the number of cattle sold for beef purposes from pastoralist herds
in the ncrth and northeast and £rom the Masal group ranches in the south are
difficult to determine. An unknown fraction, incidentally, consists of pas-
toralist cattle sold through illegal or covert channels to buyers in other
countries.

During the 1970s, Xenya's official export trade in beef cattle increased
steadily: in 1972, the sales totaled atout US324 aillion; by 1980, tne figure
was about US335 million., These are important figures for Xenya; they help
account for the interest shown Ly the government in livestock production.

The domestic per capita beef consumption in Kenya in 1972 was about 13 kg
--the highest amount £for Eastern African countries and a reflection of the
relative prosperity of Xenya, which, after independence, elected to preserve
a capitalist, export-industry Zinancial posture.

The principal objective of Phase II (this is our shorthand way of refer-
ring to the program henceforth) was to improve and £facilitates livestock pro-
duction on the several types of "ranches" in Xenya. The nature of the ranching
organizations constituted the prime focus of effort in the development progran
(See Ayuko 1981 for a description). :

The Group Ranch. Mostly in the southern Masai countrv, wita a faw :n
Sambury territory in :he central northwest of Xenya, these are carved out of
the old 3ritisn tribal reserves. A total of 60 were targeted Zfor develcopmenc
in the early 1960s. A group ranch <onsists of Zzom 33 =0 100 nuclear Zam:ilies
(many of wnom constitute a single <in group) who nave raceived a cleag zitle
from the government %o a trac: of land and wno ace axpected 0 ramala wizain
the =zoundariass of chat 4ract, raising <cactla primarily {and other livestocx
if they can graze %theaj. The ranch families zcaccse a managing committee wWnich
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establishes stocking rates, marketing arrangements (surplus stock is sold on
a rotational basis among the families); maintain their own family-owned herds
but have collective title to the land. Financial arrangementcs are also a group
function, and repayment of loans and all services is made oy a per-nead charge
to the herd owners. Sharing in the profits of cattle sales is based on the
number of individually owned animals sold minus any charges due for services
or lecans. (For an introduction to the role of the group ranch, see the Zollow-
ing: Hedlund 1971; Helland 1978 and 1980a; Galaty 1980.)

The Company Ranch. These are commercial enterprises leasing land on an
annual fee basis from the government. They are limited companies responsible
to at least 50 shareholders per ranch, most of wnom do not live on the prop-
erty, some not in Xenya, although many are Xenya government employees. A few
Africans are included in the snareholder group of many ranches, and the number
is increasing. Shares can be purchased with either cash or cattle. 1In con-
trast to the individual-family herd-ownership pattern in the grzoup ranch, the
company ranch cattle are collectively owned by the shareholders. Animals arcs
managed and sold according to agreements between the sharaholders and the man-
agers, who are paid by a board of directors. Any sharenolder can sell his
share at any time.

The Cooperative Ranch. Essentially the same as a company ranca, but
established in accordance with Kenya government cocoperative legislation, which
requires a different methcd of sharenolding and ccmpensaticn. Co-cp rancnes
ace also entitled to certain government bdenefits as cooperatives, 1including
low-interest loans for development. Members cannot arnitrarily sell their
membership to an outsider; arrangements for partial eguity vesting must De
made with the ccoperative society. A total of 21 company and ccoperative
ranches were listed for development.

The Commercial Ranch. This label is used to descrize the 100-odd large
enterprises ogerated by sharenolders cn top-grade rangeland ia central and
southern Renya. Some have been purchased from Zuropean owners sy Africans
in recent years. About half are cwned by from 50 to 100 farzmer shareholders
as a result of the land repatriation solicy--land purzchased by %tne government
from British owners. Again, government =mployees are amcng tie saacenclders.
The lands are in freshold tenure and are territory appropriated 5y tne 3ritish
during the cgrotectorate, A variety of nanagement patterns exist: a few are
Co~-0ps; most are limited companies; scme are operatad by tae owners, o:zhers bv
hired managers for aocsentea owners, many of whom live in Zngland and Canada.
These ranches control the best peef herds in Xenva and sell most of their sicck
to export traders or hotels.

The Grazing Block. As we nhave noted =arlier, axperiments in =le assizgn-
ment of grazing lands %0 pastoralists in north and norztneast Xenya cegan under
the 3ritish, with liztle success in restrictiing paszcralisc nerd and copulazion
movements. while =ha program under examinacion nere ag 5 =0 have fccused
mainly on %the estanlished rancaes (including =ne szouthern pasztoralist greoup

asz

rancaes;, tae Jortiern DastOLaL.LSTS Were axgectad IS nove toward tne cr2ation
OL 3Jroup r£ancnes dut oI zne Jis Frazing diocks, Do Zfaciliiaza :ails, :ne ZIo-
aram included assistance in providing wataer sources, zzads, nar<eting facili-
ties, and s0 on, as well as a strengtiened sragram o2 Land ta2nurs zeform and
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consolidation. The grazing blocks were also conceived as the fccus of future
village settlements; since as the pastoralists increased offtaxe and sent their
immature animals south for feeding on ranches or farms, they were expected to
settle down and become ranchers.

Of the funds for 2Phase II (ca. US360 million), 72 percent were allocated
by the World Banx to the improvement of group, company, cooperative, and com=-
mercial ranches (IBRD-IDA 1974:13). Data were not available to permit calcu-
lation of what percentage within-this category went to the pastoralists' group
ranches, but, from indirect references, it would appear that the amount was not
in proportion to the number of cattle held in these ranches. As noted previ-
ously, about 0.5 million animals were on the big commercial ranches and another
3 or 4 million on other ranches, as against the 2.5 million in pastoralist
herds, including the group ranches. The value of the half-million animals
in foreign exchange earning cowet was, of course, many times that of tie pas-
toralist herds, used mainly fac domestic consumption at government-stabilized
low prices. Internal evidence in project papers suggests that the per-nead
expenditures on the commercial and company-ccoperative ranches was about twice
that for the pastoralist herds, with some exceptions in the case of cne or two
southern Masai group ranches. USAID data quotes a figure of 43¢ as the return
on every development dollar spent on commercial, company, and some co-0p
ranches. A single figure is lacking for the group ranches, but gquantities
from 0 to 15¢ on the dollar appear in other accounts. There seems no douot
that if the livestock development prcgram is viewed in economic terms, then
investments in group ranches and other pastoralist nerding operations would
have to be considered risky. It is clear that the Phase II program was con-
ceived in terms of high-value production output (IBRD~IDA 1974: 19-20).

Financial benefits to the "beneficiaries" who invested in the project werse
projected as fairly substantial: "The rate of return on incremental investment
would range from 12 to 23% on the ranches . . . ® (ibid.:19). Since pastoral-
ists did not make investments in the ranch improvement facilities other than,
perhaps, their own labor, one could not axpect :them to denefit on =he scale
described. The paragrapn refers (though it is not entirely clear) to <the
company and commercial ranches and some of the cooperative rancaes (no data
could be found on the relative amounts of investments in the projects by the
various ranch beneficiaries).

Although some benefits did flow to pastoralists and %o the group rancnes,
the World Bank Phase II program ©pzobably should be viewed as a government
investment scheme to build up cattle-ranching ventures in the private business
sector of the Kenya economy to increase the £flow of foreign exchange Irom
tourist and export trace. This would Dbenefit many Af: can sharzholders as
well as Zuropeans. It 1is doubtful if this program shou ‘c se viewed 3s a
serious attempt to improave pastoraiist livestecs or odu ion, increase <ztne
inccme of pastoralists, ocr otherwise improve or medify :ne zosizion of thesze
ceovle in tie national sccioceconomic structure,

-

1 r

is time now =0 zurn =0 a criticue of ne cceraticns 9f :iae Xenya
StocK velocment »rcgram. The principail decument usaed for tals analysi
been r2 rad =0 as USAIZ-Cewras 1379, and it conscti:zutes an aevaigatciv

e
f e
by an outside consul:zanz Zirm of z=ne USAID participation in =zhe overall Xe
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programs. The Devres analysis is sufficient to document the major issues since
the projects are the same as those in the World 3ank segment, There is no need
to list all the analyses and conclusions of the repor:, and we shall make a
selection of the items which have special relevancez to tae topic of the paper.
In the most general terms, the report concluded that the pragram was based on
the .desire to increase livestock production in Kenya--all other purposes were
secondary or derived from this production goal. The report found that this
goal could no: be achieved with the means used; but even more important, it
was by no means evident that an increase in livestock in Kenya was wise or
could be supported on the resource base available. The design was accordingly
judged to be faulty both in its basic assumptions and in the administration of
the projects. It was by no means a total failure, however. Important gains
were made in ‘a number of important infrastructural areas: livestock health,
marketing facilities, water develooment, and, of course, the training of hun-
dreds of Xenyans in new skills, Much of the groundwork for a future livestock
industry was created in the 20-odd years of the program to dace--tlis is no
mean accomplishment, considering the "“faulty assumptions” and inflated objec-
tives. Much planning in human affairs is of tnis type; to get a massive efiort
involving basic change off the ground, it is necessary to overplan, overbuild,
in order to instill optimism and enthusiasm. The social cost of tais nethed
is, of course, an inevitable aftermath of failed expectations

Wwhat, more precisely, was the nature of the shortfall in this case? The
Devres ewvaluation £inds the project goals to De economic, oota in tne nacure
of tneir assumptions and in tnce indicators selected to test- accomplishments.,
These indicators and assumptions differ only slightly frcm those used in the
World Bank paper. The orincipal assumptions are based on the projected in-
crease in numbers of livestock resulting from the project operations (and other
benefits), which have to be valued in some fashion. Both the World 2ank paper
and the Devres evaluation of the USAID version of the program use projections
of favorable price-cost ratios for livestcck production for the duration of the
project (roughly, mid-1970s %o mid-1980s). This yielded a return on investment
of 30 percent for the USAID calculations, and ranged £from 17 percent to 235 per-
cent for the World Banxk. By 1979, when the Cevres evaluation was ccmpleted,
the price-cost ratios for livestock prcduction and sales were unfavoraols, and
many Xenya ranches were in financial %troubla. Cemand Zor livestccs ramained
high in Xenya, but the demand was not prcducing marketed animals., This was
due to the fact that the volume of animals pradicted has not materialized,
since volume was based on expectations of substantial numoers of immacure
animals coming £rom tne northern pastoralist herds. The drocgram was supposed
to create conditions which would induce these peopla to send their immature
animals south for feeding, where £facilities were to ne created £or finisning
and marketing. There was, however, no increase owver the 1960s' Ziguras in
the number of immatures sent south. Thus, tne norznern gastoralisss wera not
induced %o parcicipate on cthe nasis of promised cash income. In addiczion, zfe
rising costs of orcduction in an inflationary eccnomy made zrcducticn on =a
southern ranches increasingly difiiculre.

Any did ctne pastoralists not rescond =0 the aconcmic Lacent.ves an
pated oy tne program: zartly Zor the reasons di ; z
ending supply surve®

estecially when a severe dJrought nas encouraged =

L
concerning +-ne "“tackward b i
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depleted herds; partly because they had little need for cash, since consumer
aspirations were low in the north; partly because of the low prices for domes-
tic beef; and partly because certain development measures to improve livestock
care were provided gratis by the government. Offtake was estimated by the
Devres team at about 4 percent for a mid-1970s average and could not have
reached 8 percent, the figure selected by the USAID oroject planners to Create
the favorable economic outccme predicted, at any time. Anthropologists con-
sider 8 percent as outlandish; livestock specialists who know Africa regard 4
percent as optimistic. Actual sales offtake, as already noted, was around 3
percent,

As noted, the Xenya program, like others, assumed that increased pro-
duction will result in enhanced inccme and, hence, improved welfare for the
target pooulations. Therefore, indicators of the expected results needed to
be devised. USAID callei these "objectively verified indicators” (USAID-Devres
1979:24). Three of these were presented: the £irst was called "family real
income” for both the northern pastoralist populations and the mors developed
ranching areas in the south and central portions. Since nearly all of the
families in the north, and many of those in the ranching areas of Kenya (2.9.,
the smwall-farmer shareholders in the commezcial ranches) were subsistence
producers in greater or lesser degree, family income cannot be determined
with any degree of accuracy, nor is cash income a measurs of economic status.
The Devres team performed its own calculations on data collected in the field,
finding that "only from 5 ko 20% of %=he *=otal £Slow of anargy 2nd natarials
recycled within the family or clan unist" wera axchanged ia the amarzikesplace
(ibid.).

For the ranches, the team noted that USAID papers did not specify what
was meant by family income, nor was an attempt made to measure it. This was
due to the fact that, for the company~cooperative ranches, most shareholders
do not live on the premises nor manage tae livestock. Since 13974, none of
the ranches paid dividends to shareholders due to tne loss of livestock in the
severe 2ast African drought. These same ranches, nowever, were given loans oy
the Agicultural Finance Corporation (ATC) of Xenya out of the overall program
funds, these loans being for ten-year tazms. The DCevres team ZIound that tais
resulted in a majority of ranches going into deont to the AFC wikn zoor pros-
pects for repayment, and most were actually ia arresars on D2ayments dy 1373,
Managers of many of these ranches are junior-grade government cificers, sala-
ried by the bureau and, therefore, unaffected by the financial condition of
the ranch (this is a service to the rancnes ZIrom tne government due to %tne
shortage of qualified managerial personnel).

The Devres zeam zeported £latly =hat, in their £isldwor<, zhey "Iound no
evidence of any cnange in quality of lifs tnat could se asscciatad wita ztle
grazing block program" in the northern gpastoralist areas,

1SAID also devised a3 second set of
increase ia sedentation among Dastoraliscs,
sectle in village areas, enjoying tne sccial ser
government and 2ncouraged =5 Jdo so 2y tne increa ad I
sale of animals Zor feeding elsewnerze. Since tals cojective oI stratificacion



20

of livestock production did not materialize to the extent predicted, no settle-
ment occurred, and the pastoralists apparently remained migratory and adapted
to transient pasturage. The team also questioned the merits of sedentation,
suggesting it "may not be in the interests of those pastoralists” (ibid:26).

The third set of indic.tors concerned the services to be enjoyed by pas-
toralists (education, local government, ektc.) and the improved ranching and
marketing facilities the program was suppcsed to provide. The team decided
that since these services develop very slowly, no evaluation could be made.
So far as the southern ranches were concerned, the team noted that, if any-
thing, marketing facilities had deteriorated during the pericd of the prcgram
due to unfavorable cost-price conditions.

The team also noted that’ the assumption that improvements in income and
the assignment of permanent landholdings to pastoralists currzently operating
on ampbiguous grazing blocks could be expected to encourage sedentation was
invalid, since the land program was behind schedule. Moreover, the government
was known to be considering individual proverty ownership for hnerd owners,
thus confusing the issue. They might well nave added thac Masai pastoralists
regard permanent tenure as a valuable investment, but not necessarily requir-
ing restriction of pasturage to the particular tracts, aspecially in periods
of drought. Moreover, the subsistence factor and the value of hecds as wealth
can coexist with market sales of animals--one factor does not automatically
craate or cancel tae otner~—-although, if sales are linked to a concept of
money capital, the subsistence function and the definition of livestocs as
wealth will begin to change.

With respect to the question of "economic incentives relating to commer-
cialization of pastoralist production, the Devres team noted that Jovernment
assistance in the provision of water holes, cattle dips, veterinarian services,
and the like appears to delay, rather than facilitate, conversion. Pastoral-
ists simply accept these facilities and use them for whatever ifraction of the
herds they choose to sell. However, since taey do not have to finance these
facilities out of their income, there is no incentive for increasing offtake.
The team urged that pastoralists be required to pay, at least in part, Zor
services and that stronger efforts at extension work and education be insti-
tuted.

Ranch development (group, company-ccoperative, and commezcial) was Zound
to have proceeded cleose to schedule. The program originally called for the
establishment or improvement of 50 group, 21 company-cooperative, and 100
commercial ranches. 1In 1979, 50 group ranches were found %o e functioning;
all 21 of the ccmpany-ccoperative ranches were operative, but no data were
given for the ccmmercial ranches (however, Irom other sources it 1s Xnown that
about 100 axisted in the late 1970s and =arly 1330s). 1t saoculd se noted also
that these numbers date from the early 1950s and are oy no means all the resul:t
of "Phase II." The establishment of the ranches reprassents a long-term drocess

O

This development program was cased on a set of assumptions walcn Zcrecasc
aconcmic penavior 2f a cer=ain wyze. The wnole scructure was aractad on tae
expectation that northern pastoralists would zegin =o ship immacure stcock scuta
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to permit the ranches and farmers to feed them out, this increasing sales of
beef to various buyers, particularly export markets. Thus everybody would
benefit from the increased offtake. The scheme, therefore, was rooted in the
belief that pastoralists decide on offtake on the basis of motives of economic
gain. This belief may be partly correckt, but, if so, the low prices estab-
lished by government invalidated it. Moreover, pastoralists make decisions
. about offtake on the basis of a great many social, cultural, and =conomic
factors, many of whicn have no relationship to monetary gain. The program
can be faulted most basically, cerhaps, for not doing its homework, that is,
for failing to determine in advance just what forces govern herd management
and especially offtake in migratory pastoralist societies.

.
-

2.3 Tanzania

In contrast to Xenya, Tanzania has the majority of its land in diversified
farm production, the product mix varying by location and climate. Some five
agricultural regions are distinguished, four of which contain substantial
numbers of livestock. The migratory pastoralist style of prcduction is con-
fined to the north, along che Xenya border, and is associated mainly with the
Masai and Gogo tribal groups. Agriculture provides a living for 90 gpercent of
the country's opopulation of 17 million, and most of this agriculture £furnishes
subsistence as well as marketed products.

Livestocck constitutes about 11 percent of tne country's agricultural
production. The total value of agricultural exgorts in 1371 was-apout US3173
million, of which about US33 million, or 4.5 percent, came from zrccessad neas
and live beef cattle. The national herd is around 13 million head, the second
largest in Africa, and is owned by diversified farmers and pastoralists in
various parts of the country. However, the majority of the animals are found
in the northern part of the country, since tsatse limits =ne cattle in the rest
of the country, excepting a limited area around Mbuya in the southwest. In the
north, the majority of cattle araz owned by the Saxkuma ceople, who manage small
herds (20-30 animals) along with their cotton and maize cultivacion. The Gogo
and Masali herds in the north-central and northeast areas ar= largerz, avaraging
around 50 head. Most of :the family inccme, alcng with subsistence, i3 provided
by these herds, grazed on communal lands. The expansion of %hese pastoralist
herds provided the main increment in tne expansion of the national cattle herzd
from 3 million in 1923 to an estimated 13 millicn in %he early 1370s. That
i{s, the pastoralist segment of livestock production hnas Zfuranisned the nain
part of the increase in livestocx production; osut, at tae same time, tais
increase represents the main source of range degradazion and the proolenm o}
offtake. The main tarust of the livestock develozment programs in Tanzania
has been toward Gthese pastoralist nerds in <he north, seexing o Iincr2ase
offtake, %o add =0 the Icod and income supgoly, and also o control nerd size
to reduce grazing aouse. The situation is similar %to tnat in Scmalla and
Xenya, out tne jeograzhical focus of the groolem is sharzer Icr Tanzanlia Since
the pastoralist gopulation i3 mors concentrated.

This <concentracion aelps accsunt o sucse
develccment 2»rojacss in tals nortiern reglon. Howeve
in the area is also explained oy =he s1gnii
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and settlement carried on by the Tanzanian government. The pastoralist live-
stock producers were the targets of many of these experiments. Development

projects thus were conducted in the setting of attempts to introduce new foras
of communal tenure and village consolidation.

The principal factor in the social experiments of the Nverere government
is designated by the Swahili word, ujamaa, meaning fraternal ccoperation or
family solidarity. The “ujamaa village" is a constructed community resem-
bling, in some respects, the "intentional® rural settlements established on
the basis of ccmmunitarian or ccmmunal-property religious ideals in the United
States and other Western naticns. It is important to note at tais point that
the ujamaa village, when fully developed, has few ties to the traditional
settlement and social organization of the tribal communities whose members
constitute the wvolunteer family units of the ujamaa. This is particularly
important with respect to the pastoralists, who lack clear-cut nuclear settle-
ments and the &Xind of social orgaanization and productiocii systems assccizted
with them., The "“social amenities® (IBRD-IDA 1973:6, Annex l) of the livestock
development program were, in the stated objectives of the government and the
development program, to be furnished by moving the tlarget population--tae
"beneficiaries®--toward ‘ujamaa village sattlement. The impetus toward
ujamaa was particularly strong in the late 1960s and early 1970s, when the
program was conceived.

Two projects are ceviewed nere in which zoth USAID and the World 3ank
were involved to varying degrees, thougn major funding was provided oy one or
the other agency. As with Xenya and Somalia, these and other projects made
up a national program deginning in 19€3 or 1970 and continuing until the 1330
pericd, when international development agency funding for Zast African live-
stock projects came to a close or was sharply curtailed.

2.3.1 The Livestock Develooment Program: Phase II

The original livestocck program for Tanzania began in 19638 or 1969 and
included a number of projects financed by the World Bank. The objectives of
these projects were institution-building: "five large scale National Agri-
cultural Company (NACO) ranches are being developed. Government's original
request comprised continued NACO support and supstantial development of ujamaa
and ranches sponsored by the DDCs (District Development Corpocrations), zo-
gether with a Foot and Mouth Disease (™D) vaccine production plant and marxet-
ing and processing facilities™ (IBRD-IDA 1973:1). As the original projec:s
came close to implementation in the late 1980s or early 1970s, the government
commenced its slowdown on fostering ujamaa communities due to the difficul-
ties experienced by these exceriments, The banxk teams also reccmmended de-
emphasis of the CDC ranches as well, and fel: that the vaccine plant could not
be justified in terms of its minimal use. Thereiore, Zor 2hase II, the D2ank
decided that the task wculd Ze =0 give UACO and its government-ogerazaed r:z
strong support, inaugurate important new projects cealing with livestock narz-
kxeting and meat precessing, and provide limited suprort for tae Zurther deve’
~ement <f =2jamaa and ICC :ranches. It i3 tha csradizz zursuant s D
2biecuives wnich 2re rafazrad 4z her2 25 "7Th

mhe first credit advanced 5y IDA for the livests..X sector amountad =2
JS31.3 million for a ranching project witna a :otal price tag of US33 aiilion.
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The project aimed "to increase the output of beef, expand the development of
improved breeding stock, and demonstrate the advantagces of modern ranching
techniques by developing five cattle ranches and a training prcgram for ranch
management® (ibid.:8).

The Phase II World Bank project, in detail, would include:

a) development of 1l NACO ranches, 4 DDC ranches, and 22 ujamaa cooper-
ative ranches;

b) development of 3 large markets, 10 medium-size markets, and 20 small
markets, and the remodeling of 104 small existing markets;

c) development of 2,300 xm of new stock routes and 2,200 %m of existing
stock routes, and establishment of 4 new holding grounds and improve-
ment of 23 existing ones;

d) reconstruction of 1 meat processing plant (TPL) and the coastruction
of 2 new cnes; and

e) provision of technical services, training, and project preparaticn.

The total cost of the project was estimated by the World Banxk at US324.7
million, of which 49 percent was for ranch development, with the majority
(30 percent) for the government-operatsd NACO ranches. Marketing and meat
processing received 33 percent of the funds, with technical services and
contingencies allccated 21 percent and 12 percent, respectivel:

There aze three types of ranch organization suoppcrtad by “he projecs.

District Develooment Corporation Ranches (DDCs). These four ranches,
suprorted by the Phase II program, were located in districts selected Dby the
government as targets of intensive develocmen: of regional governmental author-
ity or decentralization--the first steps in Tanzania toward true local gowvern-
ing bodies. The ranches were essentially government-ogerated cattle ranches
similar in structure to the NARCO ranches to be descrined next. However, their
control was vested in zhe regional district dewelopment body, and this made a
consideraole difference, as we shall see.

The DOC ranches averaged around 40,000 ha; =he typical ranca naé acouc
2,200 head, with 1,300 cows, 30 bulls, and 673 hneifers, In 19756-77, <cthe
typical ranch sold atout 2,500 £at steers, all to lccal butchers in =zhe
district. Most ranches were lccated in sparsely populated portions of =heir
districts, where competition for land was minimal.

National Ranching Company Ranches (NARCO)., These were cegun in 1333 cr
1969 in tne World 3ank 2hase I orogram. The ogeration was a direct resul: of
President Nyerere's publicly stated ocelief that government-ogerated iacilitias
would te needed 0 supply cattle for exporz, =ourism, and also Zfor cricical
food needs 2uring a ericd 2% naticral =ransiormacion., The ranches wWaraz o7z~
inallv under MACO, as orevicusly notad, o2ut wara given =tneir own crianizaticn
in 1974 (and were <virzually canksupt v 1376=--0f wnican, mcre later). A torszl
of 12 of =hese ranches wera operating in ?hase I, znd 5 wWare2 added .a Fhase II

o

when =he decision was nade <5 foster =his Iorna
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Ujamaa Ranches. These originated as an opportunity to make use of the
ujamaa philosopny for the organization and improvement of livestocck produc-
tion and the pastoralist population. Thus, two objectives might be served:
the livestock output of pastoralists would be controlled and enhanced; and the
peoples themselves would be induced to settle down in villages.

Fifteen such ranches were funded by the World 3ank. Most were relatively
small "village" units, with 50 or 60 cattle-owning families in eacn, most
volunteers., Most ujamaa ranches were formed by members of aixed farming
communities or transhumant pastoralists; only 2 or, at most, 3 were formed out
of Masal true migratory pastoralists, and these tentatively, as experiments.
However, such classifications into sedentary or nonsedentary producers in
northern Tanzania are deceptive., The region has been one of consideracle
transition and mixing of production styles: many Masai groups have continued
to farm intermittently or even routinely; many village people move with live-
stock almost as often as the Masai or Gecgo; and so on. In general, the ujamaa
ranches were viewed as a way of stabilizing human and animal settlement in
varying degrees for different communities,

As is the case with the Xenyan and Somalian projects, the criteria for
evaluation of P2Phass II mainly concerned the vitality and prcductivity of
organizations and construction projects. The project appraisal paper reviewed
the accomplishments of Phase I in this light (ibid.:l, Annex 1), i.e., not
with reference to gains or losses to the general populaticn or to the producers
of livestock. The later Phase II evaluation in 1977 (IBRD-IDA 1977) is also
concerned mainly with the bureaucratic ogerations of the companies and ranches,
but it does note that the benefits for the producers and populations involved
in livestock were not realized., Such-critiques are, of course, expressed in-
directly, as failures of the project to achieve the projected rates of return
or income gains.

On the other hand, a large numoer of Tanzanian bureaucrats received sala-
ries from these companies for a numoer of years, and most of them probaoly
continue to do so. In 1980, all of the organizations descrioned in the 1977
repocrt as *virtually bpankrupt,® nearly defunct, and so on, wera continuing 2o
employ agents and occupy offices in goverament buildings. The organizational
bias of the program is indicated in the evaluation report (ibid.:l, Annex 1,
where it is noted that Phase I was a success "in achieving planned ranch devel-
opment and the ~uildup of the National Agricultural Company (MACD)." 3ince
auch of the remainder of the annex is devoted to describing the £failures, in-
efficiency, and corruption of NACO, the reader is required at least to cguestion
whether the construction of such parastatal companies in nations wish sewveraly
limited managerial sxills is the ideal route to develcpment.

Management proolams wera2 identified as a major issue in stneir own rigne
in the evaluation, as was %=ne critical Zinancial position of zhe Tanzanian Meac
Processing Company due to a cattle supply insufficient to maintain a profitanis
volume. A third main issue ccncerned %the ujamaa rzanches. The raaches wer2
not progressing according o tae plan and nad dezartad Zrom tneir or:
¢conception as 3 means of organizing disperszed scpulatzicn into villace se
ments. All of tne wujamaa ranches 2Rad cesn astaolisned oy tae e

3 o
in densely zopulated aresas, and :tnheresy constizuted 2nclosed grazing areas ia
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districts already short of adequate pasturage. Hence, the evaluation report
observed that IDA credits were being used to finance cattle purchases in over-
grazed areas (ibid.:56-7, Annex 1l).

Following these "main issues® come the "specific problems® (ibid.:7-13,
Annex 1), several of which concern the ranches.

Out of the grand total of 15 ujamaa ranches that accumulated in both
phases of the program, only 3 had actually bequn stocking cattle during the
Phase I1I period of operations being evaluated. All of the ranches had stocking
problems of one Xind or another-~-some understocked, some overstocked at the
time of observation. This was evidence that the “ranch" conception was simply
not taking hold among transhumants or pastoralists: the ranches were being used
more as holding areas, and the herds were being manipulated by their former or
appropriating "owners" despite the official designation of the herds as commu-
nally owned.

In fact, the chief problem found by the evaluation team with respect -
to the ujamaa ranches concerned the £fact that the mempers were allowed to
continue to owvn private nerds of cattle in addition to those they contriputed
to the communal herd. These privately owned animals were being grazed on the
ujamaa land, and the members tcok full advantage of dips and other facilities
(ibid.:3, Annex 3). The ranches were oprortunities for "free riders" in the
classic sense of Moncur Olson's analysis of the “public goods" problam in
organizations lixe labor unions or cooperatives. The concept of ujamaa had
simply not been comuunicated, nor was it being institutionalized. The Masai
were Drobably interested in accepting the ujamaa ranchland as gzreperty, and
securing the free bulls and ranches they were given, but without accepting the
production scheme or social obligations involved.

In the literature on the Tanzanian ccmmunity experiments, a certain amount
of confusion has emerged with reference to the nature of these entities. The
program of communal settlements was given a £final legal status by the Villages
Registration Act of 1975, which required villages to register with the govern-
ment as communal settlements if they so chose (or could pe persuaded to <o so
by the government agents). Registration of a wvillage neant that it accepcad
the idea that all commercial prcduction hencefortn must 2e communal, i.e.,
carried out c¢ollectively and the proceeds snhared ecually, That is, ujamaa,
or at least village registration, did not require subsistence prcduction o oe
communal. So long as livestock producers continued to gain some or most of
their subsistence £from the animals, they would be entitled t0 Xxeep private
herds. At any rate, the situation meant that all ujamaa ranches nad this
problem to some extent, and, by 1977, serious overgrazing was &tne ccmmon
condition.

Ranch members were also found to o2e ignoring the Tanzanian Lives:zIcck

Marketing Company as an agent Zfor sales and Zor purchase of stocx. Low Jov-
arnmens orices 2Ior Zeef nade iz diffigul: %o zav :deguzie Trizes w2 Tanzanian
armers and zastoralisss wnc tad Private zuvers. and 2sgecially in the ncrtn,

wnere Xanyan merchants were 3
cattle across :the :zordar. At tne same :time, zhe <company was charging
orices for cas.ie dcught from it 2y tae preducers Zor breeding, f=eding,
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than they needed to pay in local markets. Since many of the rancnes (not so
much the ujamaa, but the NARCO and DDC) were required to buy from the TLMC
by the terms of the scheme, this meant that book losses on animals were common.

The stocking up process lagged through the 1970s on all the ranches, but
especially NARCO and the pastoralist ujamaa units. The familiar "negative
price response™ of pastoralists (or all livestock preducers, for that matter)
triggered by drought was considered to be the cause. In 19756, the extended
drought in Tanzania had resulted in ccnsiderable loss of cattle, and this was
blamed by some interim (1971-72) World Bank evaluation examiners as the main
cause of poor stocking rates, However, the 1977 team determined that on the
two ranches with the worst stocking rates, no stock reducticn in response
to drought or with regard to pasture conservation took place until after the
drought was broken, or at least until very late in the drought period. This
suggests that the ranch management was thinking in pastoralist terms: never
destock for drought since you may need the animals for subsistence or for herd

rebuilding when the drcught is over,

The one ray of light in the entire ranch situation in 1976 and 1977 was
the DDC ranch, which was judged in the evaluation report as enjoying moderate
success on all fronts: stocking, feeding, selling. These ranches were estabp-
lished to "improve the local meat supply" (ibid.:l, Annex 2) and not to im-
prove the tourist or export-supply business. They were ogerated, as we noted
earlier, by distric: Jdevelopment authorities. All steers Zinished cn these
ranches were 30ld to lccal butchers ac lecal--tnat is, government--prices pius
whatever minor local adjustments were necessary. The success of the ranches
was due to these practices, wnich put them into tne local food cnain, and also
to the fact that they were all located in sparsely populated areas wnich had
no competition £for pasture or where land tenure was not in dispute. "This
type of assistance [local support] contributed greatly to the morale out also
to the profitability of the ranch” (ibid.:4, Annex 2).

One of the most important and useful parts of the IB3RD-IDA 1977 evaluation
report concerns its attempt to relate a number of wvariablas that were never
adequately interrelated in development planning. These concern the ralation-
ship of the ranches to the density of the human and livestocx populations, and
the relationship of these variables in turn to the type of ranch estanlished
by government and/or the development program. The team distinguished four
situation:

1) high densities for both human and livestock populations;

o
e
1]

2) low densities for both human and livestock gopulations (these W
the tyves of areas salected in the project aporaisal paper as i
for new ranch develooment, Dut wWere not selected ov tne gowve
save for the few DCC ranches);
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3) areas without previous livestock herds;

4) the svecial case of r£ne Masai ranches ipastoralists exsaczed =2 <on-
form o intensive livestocXk prcducticn standazds).

The high-numan/high-livestock densitv sizzacion was ancsuntar
evary one of =zhe ujamaa ranches. However, act all of the so-ca
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ranches® were, in fact, based on ujamaa villages. As we noted earlier, the
ubiquity of the ™ujamaa® term often conceals a complex situation in which
villages may have agreed to enter the process of ujamaa (which is really
a matter of turning themselves into multipurpose cooperatives with communal-
property trimmings) but remained a long way from attaining that status. This
stage is equivalent to what is called a "Registered Village." The evaluation
report recommended that attempts at establishing communal herds--which then
compete with the private herds of the members~-be replaced with what is in
essence a grazing cooperative [not a quote: author's term] in which all the
livestock would be owned individually but would be managed as a unit, with
employed managecs, stock limits, etc. These would be established in Registerad
Villages, which have the flexibility. Whether this scheme would obviate some
of the difficulties found with ujamaa ranches remains to be seen, but the
writers hope it has at least been tried out.

With respect to the NARCO ranches, the 1977 evaluation report is a chamber
of horrors, with everything implied from embezzlement to cattle tniavery:

« « » -the lowest weaning rates occurred not on ranches affected by
drought

« + o« Munacceptable" low per-cow costs of production--considered to
be much too high for extensive cattle production

a2
organization by the Governmen:; i.e2., using i% as 2 scurce 2f £unds, 2m-
ployment, etc,

« » « Managers were pcorly trained, were given some courses at tne
university, but these were mainly concerned with technical matters of
livestock, and not with the economic and managerial aspects of large
organizations

« + « Obvious theft of pre-weaning calves. This was considezed easy
to do because of the method of record-xeeping: the reports simply reported
the total number of calves each month; hence, it was a simple matter to
under-report by a faw each month; these animals gossiblvy deing appropri-
ated by employees or their relatives

These criticisms are selected from Annex 6 of IBRD-IDA 1977, concerning tae
NARCO ranches.

It would appear that any lessons to be learned must come Zrom the DCC
ranches; and their applicability on a broader base depends ugon whether modes
can bte found to apply those lessons in the ujamaa ranch context.

2.3.2 The Masai Livestzck and Range Management Projecet

many respects, the Masal project was a oellwezher for othe c
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' .
Tanzanian government sp.nsorship. USAID considered the project a crucial one;
thus, the project was used as a locus for a number of research and interim
evaluative studies, some of which have been published in professional journals
in various fields. A reasonably complete bibliography can be found in the
bibliographical section of the 1331 Nairobi cwonference report volume edited
by Galaty, Aronson, and Salzman (198l). Others aze contained in the bibliog-
raphy attached to the present paper.

The Masai people originally inhabited most of the central and southern
portion of Kenya and all of northern Tanzania (i.e., the prime range areas of
East Africa). The Masai were in a process of expansion at the time of European
contact in the mid-nineteenth. century. Both 3ritish and German cccupations
included attempts to "pacify" them and measures designed to restrict their
grazing areas. In general, these efforts did not cease with the independence
of Renya and Tanzania, although they have taken diffarent forms. In essence,
the effort included four approaches: (1) an attempt to restrict grazing, often
by indirect methcds of permitting agricultural settlers to move into range
areas or by preventing grazing in the game parks; (2) attempts to clarify
landownership and tenure by assigning grazing areas called “rancnes” under
varying administrative arrangements--group ranches in Xenya, village rancies
in Tanzania, etc.; (3) encouraging sedentation through the granting of sccial
services at designated roints; and (4) establishing a set of measures to
improve animal husbandry through veterinary and otner animal health prcgrams,

of vyounger animals, in order %o 2ssist in +the develczment <f£ 2 stratified
production regime. ‘

The accomplishments in all of these fields were meager, according to
evaluation reports of the various projects. Yet there have been some acccom-—
plishments, and there is evidence that the Masai themselves are changing--
sometimes in the directions desired in the project purposes and goals; some-
times in other ways. The effort %o change Masai ways—--both economic and
social--has been massive in the sense that a large number of projects has
been attempted; but it has been minimal in the sense that none of <nese zroj-
ects~--World 3ank, USAID, and the country governments--has effectively incorpo-
rated the Masai themselves into the planning and executicn. In some respects,
they constitute a case study in the basic deficiencies or misconceptions of the
"project” approach o structural economic and sccial cnange in the developing
countries—and especially of the attempt to convert migratory pastoralists into
sedentary livestock producers of beef.

The Masai program under consideration was tne mainline erffor: of a seri
of projects enjoying support from a variaty of develocment agencies and go
grnments. The 2rcegram was supported for a pericd of 10 vyears oy USAID and
cost a total of 4S310 million Zrom its incepticn in 192695-70 Lo tne :termin
evaluation and close of the zroject in 1373. USAID's discouragemen=
general resul:=s of the project was a maior factor in 2ringing tae agangy w0
sgonsor a aumper 3 zZonssrcences and 2searsn studles, Like zne 13793 H
Ferrzy wWork3n0p (Instizut2 Zor Developmen: ancarocology L330). The &
available for the pressnt analysis i3 the terminal zepor% cn =ne droject, done
by %=ne Cevras consul:ing firm and raiarred to as "USAID-DCevres 1373A.°
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Thc program included separate projects designed to improve range and live-

stock management; control diseases; assist in development of security of land
tenure; train Tanzanian specialists; develop training for Masai and Tanzanian
livestock and range officers; assemble baseline data on all facets of Masai
population, economic life and range conditions, climate, and other aspects.
The anticipated benefits were to improve the well-being and "quality of life"
- of the Masai by raising income ard by helping them establish willage life. The
Tanzanian Masai numnbered about 134,000 persons in the mid-1970s; the project
estimated that about 110,000 of these lived "almost entirely cn livestock and
livestock products" (USAID-Devras 1373:2).

The project's "Logical Pramework" and the specific goal were similar to
all other projects reviewed: "to assist the Tangov in attaining its objective
of self-sufficiency in livestock products and an exportable surplus to earn
foreign exchange" (ibid.). The sedentation of the Masai and the desire to
integrate them into national life by helping them commercialize their produc-
tion and providing them more easily, thereby, with sccial services (aducation,
health, etc.) would presumably £follow from accomplishment of the economic
purposes., .

Annex 3 (ibid:102-09) of the terminal report is the longest and most
detailed "Logical Frameworx" document in all the eastern African development
projects for livestock., It contains a total of 41 "objectively verifiable
indicators®™ of "goal acaievement®™ and 38 “important assumptions.” . Of the
assumptions, about 25 are distinct; the others are duplicates <ized more =han
once for particular goals. In our opinion, the crucial assumptions and the
experience under each were those listed in %Labla 2,2,

This list could be extended; no single assumption in the long 1iist turned
out to be completely valid. Many of them were really facets of the same issue;
for example, acout five assumptions related to project zersonnel, tecnnlical
equipment, prompt delivery of funds, and the like. All of these proved to Dde
a source of frequent and persistent difficulty. In a project as-amoitious and
as delicately balanced as this one, even slight delays or failures might prowve
crucial for a particular objective.

The list of "verifianle indicators" had the usual proolems asscciated
with migratory pastoralist projects, as discussed in the 3Somalia and Xenya
sections of the paper., This was particularly the case for the indicators of
improved Masai status, which relied on the usual income, job-opportunity daca,
number of "villages” or "ranching asscciations" established, and so on. Some
of these, like outside job oppor:tunities, do not measure welfare E:om the Hasail
point of view, but rather represent an attack on or failure of =zneir own way
of life:

furthermore, there is proof that up to 200-200 fanilie
division of Xiteto nad moved into %tne "3aunyli" area 2ast of <
Wnere chere are a0 project Or develodopment Lnputs, LN oraes

afiorss to improve zanelr gquailty of Life, Likewi3e, suca claims, L.
claims on the par: of tnae Tanzanian goveranenc tnat :ae Yasai aava
creased awareness® of =wneir "rignhts" to willage Zacilitiess, lise wel
schools, shops, etc,., cverlcocoX =the Zacs: =wnaz sarzain projecsz-as
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TABLE 2.2

Assumptions: Masai Livestock Project

ASSUMPTIONE

No climatic or other natural disas-
ters would occur during project

The Tanzanian pricing system will

"function provezly”

The Tanzanian government will £fur-
nish necessary support and train
personnel

con-
from

No "irresolvable cultural
straints™ will prevent Masai
accepting metheds of livestsck pro-
duction, management, cash economy,
etc.

The Masai will contribute labor and
cost sharing to the project

The Tanzanian government will guar-
antee tenure in the range and ranch
areas, controlling further settle-
ment

The Masai will change toward seden-
tary life when shown the advantages
of a ranching aconomy

The Masail will voluntarily increase
offtake of animals and reduce size
of herds when shown advantages of
zancaing, atc

- wte e

That <he U.3. governmenz will
7ide competent project statsl

sro-

l.

- farmers during project

PERFORMANCE
A severe drought occurred almost
immediately; was not anticipated

in project design

It did not; numerous problems exist-
ed, including livestock-meat oprice
controls

Continual problems with inadequately
trained and insufficient personnel,
plus negative attitudes toward Masai

There were many and varicus sucn
constraints; but more cogently, the
Masai lacked confidenca in govezn-

ment efforts, and considered amany
innovations too risky

They made ainimal contributions,
and only to those projects they
felt were of real value, like the

dip construction

settled by
with govern-
ment’ tolerance or support

Several xey areas wer

No appreciaocle effsct; although some

evidence that Masail may ze £fccusing
settlement scmewnhat Sfor other rea-
sons

Did not oczur; or iI ofiraks in-
creased incermi=tenzly, it did so
for other raasons

Continual 32roolams and complalines
over inadeguately trained ceople

and rapid =urnover
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inputs stifle Masal efforts at self-help and seli-reliance. ror example
Tangov policies prohibited Masai fund raising to suppor: dam constructicn
at Monduli Ju (ibid.:79).

The settlements formed under the various projects may have existed, but on the
basis of the research reports and the terminal report, most of tnem did so in
little more than name only--so far as their contribution to Masai sccial change
and welfare was concerned.

In two fields, the Masai project could register certain gains £from the
standpoint of favorable reception from the Masal people.

The first of these concerned the projects involving new facilities for
stock watering. In discussions with the Masai, the terminal evaluation team
was told that new wells, dams, reservoirs, and tank trucks for emergency dis-
tribution were the "project's greatest contribution to them and it was the
project activity they would most lice continued" (inid.:46). A second area of
relative success, in terms of both actual accompli.nment and Masai attitudes,
is in the field of animal health. The key items here were livestock dips,
of which 60 were constructed, raising the total available in Masai areas of
northern Tanzania to 94, about a 60 percent increase over the pre-project
pericd. About 28 million cattle were dipped, almost 6 million sneep, and over
7 million goats duzing the period of the project. Some Masai traveled long
distances &to reach dipgs, and in one district Masai concributed cash to the
consczucction of dips. During the first two vears of the project, Masai »paid
dipping fe2es. These services were also supplemented by improved veterinarian
services, anthrax vaccine, ndernosc orotection, and others, scme 2f them
free, others available at cost.

The terminal raport fails to mention the fact tha% animal nealth nmeasuras
have been welccmed by pastoralists in Xenya and Tanzania since the days 2f tne
British, and, that desirable as these may ce, tney have made a contribution %o
the increase in cattle numpers which nas in turn formed the background for much
of the contemporarcy problem of pastoralist development and change. This does
not mean that animal health services should be withdrawn; only <that without
other and comgpensatory changes, *%hey can nave the usual eZfacts that healtn
measures have nad in both animal and human sgecies.

2.4 A Comparative Essay: The Group Ranch Ixperience

Concepts; Definitions; Rights of Tenure. The convergence of a number of
related tenure inscitutions %tcward the "group ranch" concept is a preduct of
the past decade of development work and the axchange of ideas among davelop-
ment sa-g.-lzst; in wvarious countries and agencias, In acrwualizy, agroup

'anchns ara varied in strucsura, and the wvariaticas zeilect diffarsnc naticnal
oriorities and cagacitias %o handle the problems of grazing, stocking, and
marketing of aninals., The ralationship of instizuticns of land tenure and
2Ze =2 indiz < zZIzzezuy Twnersaliz, et ind anLsal t&niceE-

nent IThnsce 2% 3

<ne ralative effac
nazardous. If =he x"nr‘ences 2 "5
tias provide anvy genera; conclusion, 1t is siaply <nac
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adjusted to the distinctive sccial, economic, and resource conditions prevail-
ing in particular districts, regions, and pastoralist groups. The only across-
the-board conclusion one might reach is that restricting grazing oppcrtunities
for pastoralists without substantially modifying the communal tenure-household/

individual herd-ownership system leads to serious abuse of resources and, in

addicion, seriously reduces the capacity of the herders to cope with recurrent
drought, :

The best, but all-tco-brief, general description of group ranches in
Africa is a paper by Clare Oxby (Oxby 1982). She defines the group ranch as
"a demarcated area of rangeland to which a group of pastoralists, who graze
their individually owned herds on it, have official land rights" (ibid.:2).
Hlowever, ncwhere in Africa are the group ranches--usually quite large--fenced,
like ranches in North America. Fencing is wvery expensive; no country has
been able to afford such orerations on the scale raguizred, and no development
project has attempted to fund them. The lack of Zencing means that the bound-
aries, while often surveyed and marked with posts, are permeabls to pascoral-
ists who seek pasturage outside the ranch, and to pastoralists on tne outside
to enter and use the ranch acreage for grazing. This lack of fencing is a
major material factor which has accentuated many of the difficulties in en-
forcing sole use of the ranch terricory by the designated "owners." That is,
while the group ranch proprietors may understand and appreciate the assignment
of land title to them, they distinguish between landownership, on the one hand,
and grazing needs and rignts, on the other. No African councry has seriously
resorted to armed force to compel pastoralists to stay withia tnaeir ranch
boundaries or £o0 keep other pastoralists out~-especially in pericds of drought,
which compel more flexible and expansive grazing movements. We are noc imply-
ing that the problems of group ranches-can be solved by fencing them, only thac
the lack of fa2ncing aggravates the difficulties deriving from the distinctive
production system of migracory pastoralism,

How are group ranches defined in relation to other modes of rancaing?
There are: "individual ranches," where pastoralists have been assigned tanure
rights con the basis of individual or housenold herding units; "cooperative
ranches,” where the livestock are owned joiatly by the nerding or housenold
units; combinations of the two; and "grazing blocks," in wnich the pastoralists
do not have tenure rights--they are simply assigned a given territory to use
for grazing by the government. The group ranch, then, consiscs of a trace
of land collectively managed by herders who own their livestock individuaily
or as nousehold units. Of the several types, the group ranch is by £far tle
most common and, on the whole, has had the most staying power.

Xenya is the country with the longest experiance with group ranches and
also with the largest variety of tyres. The £first group ranches anywher=2
in Africa were estaolisnad in the late 1960s and early 1970s in rhe Xajiado
distrizt of southerzn Xenya Masailand. Thesa wer2 clanned zartly on the model
of demarcated, tenured, grazing territories estaolished sy tne 3ritish colonial
government in the 1930s, in more northerly Samouru districts--scaemes wnica
<he Sanmzucze rcesistad znd Iinally rezed cet 33 o:xiszanca .a iae Zrsusat of ozne
2azly 13233s. Th2 :Icnceps, nowawas, Jil3 act die and Iozmed Ine LasL.a ol i
subsequent 2xperiments., However, there was an intarlude of individual -
After independence, :=ne Xenya government Delieved tnat the Kay to :ze &
zation of zwne Masai, Samoury, and otaer pastoralisczs inzo %=as2 new n2as
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its economy would be the assignment of land titles to individual herd-owning
households on the familiar Western capitalist assumption that ownership of
land is the key to successful rarket entrepreneurship. The individual ranchnes
were failures,. In the Masai districts in which they were established, the
best tracts went to the few entrepreneurially inclined Masai, who promptly
tried to exclude their poor neighbors and relatives. The idea of the group
ranch, based on the earlier British experiments, was adopted as a way of guar-
anteeing the rights of a majority of pastoralists in a given territory to use
pasture.

The crucial variables, as among group ranch models, are the type of land
title assigned to the pastoralists and the methods by which this title can be
acquired. This is where differences Lbetween group ranches in various countries
become apparent. In Xenya, the sceps are as follows. (l) The idea of a group
ranch assignment may originate in a government bureau or, to an increasing
extent, in a group of pastoralist herders who agply to the governmeat £or
assistance. As we shall see, this assistance tares two major forms: £irst,
arrangements to transfer land titles of grazing land, usually in government
ownership, to the pastoralists; second, plans to acquire a loan from the gov=
ernment, via its Livestock Dewvelopment 2rogram, £unded mainly by international
development agencies (mainly World Bank; USAID). (2) After the decision has
been made to establish a group ranch, the land selected has to pass through an
adjudication preocess, which is simply a prccedure to determine who might have
to use the land. Customary trisal grazing rights, residual private rigncs
. dacing from tne colonial era, and government titles dating from various geriods
all have to be researched. {3) If the land titles can be clna:ed, then a gov-
ernment registrar assigns a title to the group of pastor. ists wnich has ceen
selected. That is, the title clearance procedure involves a dexzermination as
to which herding housenolds are most eligible for the ranca assignment--usually
people who have used the land consistantly over a long time and have customary
-rights to use it on a priority basis. (4) Next, the ranch is officially in-
corporated as a business enterprise, which entitles it under Kenya law to
engage in £financial ousiness (e.g., receive loans) and to be =traated as a
legal entity (to sue and be sued, etc.). The act of incorporation recguiras
the rarich to create an Assembly dZ Members which must meet at regular intervals
and a smaller group of assemoly mempers :0 ackt as trustees ("Group Representa-
tives"--the term deriving from the key piece of legizlation, the "Group Radre-
sentatives Act," which legalized the group ranch iastitucion and estanlisned a
collective owrnersnip and management principle for land). A tnizd tedy censists
of the Ranch Committee which plans the development and management procedures.
when all these bodias are Zormed, the ranch is declarad in existence and
becomes aligible for loans from the fund =stadblished Dy the World 3ank via
Kenya Livestock Cevelooment 2roject (a continuing »rogram, descrized alsawnere
in this pager).

t
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Procedures £for estanlishing group ranches diffesr In wvaricus countrie
sut the Xenya svs:tem may ce taken as a fair sample. In all cases, land tizl
must ce astaolisned or cl2arad, and 4%ne cutative "ranch" nust 2e
oy a social organizacion of scme <ind. That i3, zIne rancn i3 not siaply ta
ackivities oI ne herders; :tney aust secome 'memcers” 21 or ca
a tLody raecognized sy wae cenzral jovernment and wnich oW las -
responsibilities granced =5 such legally ra2ccgnized ctodias in a nation-sta
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This is, of course, a big step for pastoralists to take if they have been
clinging to an autonomous tribal or local existence, ignoring their incorpora-
tion in a new national social system. The cultural and political implications
of this institucionalization process are not always appreciated by the govern-
ment officials, nor by the herders themselves,

A classification of tenure rights held by group rancn mempers in various
African countries is as follows: (1) what we shall call the "“Kenya" system, in
which ownership is granted to a group of herders which has been shown to have
customary rights over the range or pastureland in guertion; (2) the "Botswana"
system, in which long-term leases on designated grazing lands are assigned to
"agricultural management associations”; and (3) the ®"Rwanda" system, in which
the government gives short-taerm grazing licenses to a numcer of individual and
housenold herders to use the same tran: of grazing land--the patterns of actual
usage to be worked out by the herders themselves, tut with numerous cestric-
tions.

The implications of these differences in tenure arrangements mnay Dbe
described.

In the "Xenya" system, the crucial elesment is the assignment of freenold
title to a corporate group, a group which becomes the owner of tne land in
perpetuity. The crganization can terminate conly if the group representatives
vote to do soO, in which case the land citle reverts to cthe governmenc. Th
relation of tnis de facto group to traditional social organization is a complex

question (see Galaty 1980).

In 2otswana (also Upper Wolta) :the instrument of transfer is a common-law
lease. This leasa can de transferred to an Agricultural Management Asscclation
consisting of one or more housenold heads. The aim here is not, as in Xenya,
to establish a permanent collective managemenc-ownersaip oody, bdut simplvy o
assemole a group of producers who declare tneir inctention o©f a2xploiting the
rand. Actual ownersnip of the land is retained by a quasi-govarnment oody,
the Tribal Land Board, which receives rentals frem tnhe land paid zy the pro-
ducer association. Leases are for 50 or more years, at the discrezion
board, and can be renewed. 2ights ares inheritanle during =h =
lease. The key legislation is the Agricultural Management Asscciarions Act,
which 13 mainly concerned with establisniag =he mecninery Zor transfarri
penefits to the producers in the fora of inputs, zesource <evelopment 3<hemes,
assistance on new production regimes like forastry, and so on.
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In the "Rwanda" system (also used in Senegal) tne Zzasi Z
tenure {s a land contract between the administrative nead of =ne ragicn and
the individual pastoralists. The contgract contains restricticns on grazing
practices and »on zne transiercabilizy of the cocntracs, Iz also razulras che
contractee to ooserve a numper of management zractices like stcex dipoing and
adherence to stccxing guotas. Zcntracsts can ce cancellzad oy %nhe ccvarnment LS
these praczices ace not Iollowed.

in vezy general t2rms, LT 13 3ICS31S.2 1D say tnat tne Xenya 3YIIam wWas
devised primarily wizn =ne ins2raesis oL the zastoralisss 1o aind: tnelr needs
for grazing Land and creduction Zacilizies,  The ZFwanda sysia2m 425 Zasijned
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with much more concern for control by government of range and stock procduction.
The Botswana system falls somewhere in between: the pastoralists are expected
to benefit from land leases, but ultimate ownership and control is wvested in
the Tribal Land 3Board so the government can exert pressur2 on leasenolders.
Oxdy's survey of these schemes (1982:8) concludes, "The initial oojective of
encouraging the pastoralists' responsinility £for the land cthey use, in tnhe
hope they will exploit it in an ecologically viable way, is therefore more
likely to occur under the Kenya arrangements than under the 2Awanda and Bo-
tswana arrangements, where the pastoralists, as tenants, have only limited
responsibility for the land." This is a logical assumption, Ccased on tne
significance of a single factor: landownership. But the ecological viapility
of range use by pastoralists also depends on other £factors in the social and
management sphere, Pastoralists have tended tc consider landownersaip as a
good, but do not necessarily relate it to methocds of grazing or stcck manage-
ment.

However, as Oxby also notes, lease and contract methods of assignment may
be viewed by pastoralists as a way of diminishing, not granting, rignts to land
that had ceen used previousiy under customary-communal rules. Moreover, in two
of the systems, the instruments can be terminated Dy government without consent
of the users. ZEZven the Xenya system contains constraincs: accepting a group
ranch means that pastoralists have to terminate thelr grazing on lands outside
of the ranch. The most fregquently cited "proolem™ or "Zailure" of tne group
ranch system in Xenya and elsewhere has Deen tne :tendency Zor pastoralists =0
move outside of cne rancn opoundaria2s wnen tleir grazing reguires ix.

These failures--wnich we shall discuss later--should be wviawed in zela-
tionship to the time dimension and to the complexity of the gastoralist svstem
of »roduction. The group ranch tenure =2xzteriment is racent, tle schemes
formulated in most cases Dy ministry experts and Eforeign %Lechnical advisors,
and its objectives characterized by desires con the part of government to gain

economic and political control over migratorvy pastoralists., The walfaras of
the pastoralists has not been a consistent or dominant taame aven in the Xenya
experiments. As time passes, the group ranca "solution” =0 tne gaszoralist
development program can de axgected to evolve into a variety of schemes adap:zed
to particular conditions. As pastoralists gradually come %o play a definite
role in the national economy, their aoility to influence the nature of their

anch scaemes can

tenure nosition will also improve. Consequently, the group
ce expectaed to change and evolve. The experiences zummari:z
to follow should te considered as the symptoms of immazuzizy and =ne
subseguent improvements,

Project Planning and Design. International davelcoment agencies wWers2

asked =0 fund grcup rancn-ralated projects seginning in the Rid-1360s, and tne
first projects were estanlisned in Xenva. In most countrias =ne SIoud anca
component was included in larger programs and not as separat2ly Iuncded ven-
tures. In Xenva, the World Bank and USAID proljacts wera (witn zarticizazion
by CIDA and other naticnal acencies) all zarzrt =f =he cwverall ¥enva Livastsck
Cevelicpmen=z ?Program (currencly 2t oL near ne and o2f L1:3 Phase 1), Since
expendituras r2lated o Zroup rcancnes wWer2 ccomolned wWiti many siner  Liams,
it is oftan difficult zo0 dezarmine from tne zrojact pacers ust wnat Zenelits
were raceived oy tne Jroup rancnes. ZIxgpeciad oiftake ctercentage, Ior =ranmpls,



may be a figure based on or applied to several tyges of livestock producers:
peasant farmers, pastoralist, commercial ranch, and so on. Funds for loans to
pastoralists may be lumped into a general loan approoriation designed to fund
all livestock producers and not just the group ranches, 2ut some specific
items--e.g., water borehole work--may be designated as pertaining to the
grOui ranches, or to "Masai herders,"” or to similar labels which connote group
ranches.

Since details of project design and funcing are providaed in tne earlier
East African materials, we shall concentrate here on more general aspects of
develcement planning and concepts.* Two issues are of concern: one is the
sociopolitical genesis of the group ranch idea; the other iz the conception of
the group ranch and its needs and develooment as expressed in project planning.

The first consideration is t=ne political situation the Masai £found them-
selves in after independence in 1963. Althougn the Masai, like pastoralists
generally, were wealthy in the sense of the equity value of their grazing
territories and herds, they were poor in the sense of cash derived from ccom-
mercial operations. Moreover, their distinctive =thnic culture, preserved
by the 3ritish policy of permitting them to remain as autonomous as possible,
prevented them frem taking pact in the political decisions attending the grant-
ing of independence and the formation of a new national state. This state was
dominated by XKikuyu, the powerful agricultural tribe that had accepted Britisn
rule and education—-=-in preparacion for eventual freedom., The Masai were aware
that Renvan independence meant the becinning of the end c¢f tribal autoncomy and
relatively free pursuit of migratory herding. Their feelings of wvulnerapility
centered orincipallv on issues of land tenure. The Masal were 2ware of th
equation of pasturage with land--territory--in the minds of the Xenyan govern-
ment. These fears were rapidly documented as agricultural sectlers and com-
mercial and government grain farms began appropriating large sections <i the
petter rangelands. Other sources of anxiety have been mentioned, i.e., the
early exveriments with individual ranching and the disadvantages therzto for
poorer herding housenolds. These growing feelings of political wvulnerability
generated an awareness among Masai leaders %that changes were in order. The
people were therefore prepared for schemes which mlght guarantee scme xind of
political stake in land tenure.

Government actions with respect to the pastcralist prcolem in Kenya wer=z,
on the whole, prompt and generally serious. Protection of Masal and ocher

* A number of documents assist this effort. An interes:
unpublished pager by Oleen Hess (Hess 1976), prepared Zor ¢
Accra, Ghana, but based on observations of %=he Tanzanian M

then receiving scme funding from USAID and World 3anx supgors Zor =ne Tanzenian
Livestcck Cevelopment program. Accounts of the Xenya Masai rancnes are avail-
able in zhe pzapers of Jonn Galaty, in zarticular ais "Maasal Group Ra "
(L980); and %hera are wvarious pagers 3ublisaed 3zv ¥Yenvan zovernment <355

and researcn insczitutions. USAID mission Ziles conziain numerous dnounlil
survays and ooservational accounts. Thera is no deartn of materials, :ne
no single comorenensive synthesis of the naistory and cperacicns <f the
ranches, and cerhaps it is %co early in tleir nistory =0 oC

ing early one is an
ne USAID mission at
asai group ranches,
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pastoralist grazing lands was seen as a necessity, and legislation was passed
enabling the government to conduct land adjudication procedures; this was
followed by the report by J. Lawrence in 1966 which sketched out the basic
concept of the group ranch (Lawrence 1966,. Masai supported these proposals,
and planning for group ranches began in various parts of Masailand: the first
eventual formal zssignment of title to a particular ranch occurring in Xajiado
in 1975, ranch development extending back into the mid-196Cs. Masail approval
was predicated not only on the land tenure issue, but also on the fact that
acceptance of a group ranch entitled them to receive benefits they had always
sought: animal health measures, breeding stock, and extension services. The
point of all this is that the Masai were not opposed to the group ranch con-
cept because their political situation nad evolved to the point where they were
prepared to accept any reasonable guarantee of econcmic continuity. I£ the
system would impose difficulties in stocking and grazing, these were problems
that could be met in the future,

Prom the rpoint of view of the government, it was hoped that the group
ranch would provide the Masai econcomic support, but this objective was proo-
ably secondary to two other aims: the need to reduce and control the number of
cattle on %the range and the amouni of teérritory that the Masai considered open
range. The philosopny of the ranch concept, as already implied, was tha:z, by
having title to a 'particular tract of land, the pastoralists would automati-
cally reduce their herd size and cease to wander at will across communal lands.
That is, the idea was to apolishn the idea of wide-ranging communal grazing by
substituting titled landholdings. Similar concepts have been at work in all
the other countries in which some form of group ranch has appeared,

The language in Hess's paper is typical of development project planning
during the late 1960s and early 1970s., The following cquotation (Hess 13976:11~
12) documents the primary objectives of the first Masai rancnxng associations
in Tanzania:

Objectives for Ranching Associations

The major objactive for the eight Ranching Associations initially se-
lected to be fully activated is an annual average market ofitake of 12
percent cr more. In order to achieve this objective, the following tar-
gets have bpeen established:

a) Average live weight of steers slaugntered shculd increase from 550
to 650 pounds,

b) Average age when steers reach market weignt for slaughter shculd
be reduced £from six to four years.

c) Average age when females have =heir first calf snculd be reducad
from Zive co Zour years.

d) Calf drop by females should increase Zrom 30 zo 30 percent per
annum.

2) <d4d TOrTailzy sacuad Se raducsc Ifom b3 1o i secsand,

£) Overall annual calving rate snould incrsase fzom 25 %o 30 zerccen
with a comparable weaning rate.
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These goals may not appear very ambitious compared to levels in live-
stock production enterprises in developed nations. However, achieving
them in a ten year periocd, given the initial conditions and constraints,
wiil result in a vast improvement, and should move the program along to a
point where it will continue to grow and develop on its own initiative,

Although Hess may be correct in noting that the objectives were modest
as compared with "livestock enterprises in developed nations," the goals are
extraordinarily ambitious viewed against contemporary Kkncwledge of Masai pas-
toralism and its distinctive management style. Hess did observe that in crde:
to fulfill such objectives "a host of supporting activities” would need to be
mounted, and other passages in his paper testify to a general comprehension of
the difficulties in converting a part-subsistence migratory lives=cck regime
to a sedentary-intensive commercial one. 3ut what Hess and so many others
specialists in the country ministries and develooment agencies could not appre-
ciate in this pericd was the complexity of the procduction system and the way
this was geared to demographnic and resource f£actors: that is, the way the Masai
conceived of what Westerners called "conservation"--that God provided the grass
and it was man's purpose to raise as many animals as possible on it, moving
these animals around to make £full use of available pasture and water in a suf-
ficiently large territory. Territorial size was a vaciable, not a constant.
While it might be argued that assigned ranch tenure could be interpreted as a
limit on territorial size and therefore a limit on herd size, %his point was
not obvicus to the Masai. In particular, %the argument ignored the faczor of
intermittant droucht, whigch had the affect of varying =he zreducstivity =£ =
range, i.e., of making "territorial size™ a variable in terms of productivity.

Whereas in the recent past the pastoralists had operated their livestock
regime alone, with minimal assistance from government and extension agents,
with the group ranch system the number of supporting and supervising personnel
from the outside increased. These people were employed by or were advisors
to a series of new organizations and agencies. In Tanzania, Range Commissions
were established in the more arid range areas, consisting of Masal represanta-
tives, the District Commissioner, and representatives from as many as £ive
differen: ministries and government agencies concerned with agriculture, range,
livestock, and water. The commissions are supposed to encourage group ranci
formation, supervise loans and technical assistance, and develop plans Zcr
range management and conservation programs. In one such ccmmission, scme ten
non-Masai persons regularly parzicipated in commission activities aleng wich
Masai., Supplemental salaries for these people wers zaid out of Weorld 2anxk and
USAID project funds in part. Added to these people were aumoers of sgecialists
from government and technical assistance (fora2ign) t-=2ams who wisited tihe ranch
area at intervals in connection with various services and prcgrams.
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of the ranch struccture Zormed as a conseguence of the legisiaticn. Zach ranch
was governed by an asscciation, witd an elected 3Steering Commitiee to supervise
21l activitias and jgvesnmanst inpuit3d.  The zcmmizize Joulld cuzliline slanz, nan
she =emperzrs veuld ramugrn o tn2is 1i3trizzs s Zizguss inz lisues Jin on=2as
constituency; then another commitiee meeting would te nel.d t©o near zczizicisms
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addition to the committee, each association was regquired to choose persons to
function as managers and directors of the various activities, like water main-
tenance, stock dipping, etc. Dues were assessed by the asscciation and the
proceeds recorded and deposited. Government auditors supervised all accounting
procedures and checked records. Some associations encouraged tne building of
schools and other social service centers, seeking government help to do so.

This thumbnail profile of the bureaucratic structure of a group ranch
can be taken as representative of most group ranches and related types of
restricted grazing tenure °‘~nstituticns in other countries, The group ranch
is not a free and independent entity, but must organize so as to provide
accountability to-the government and development authorities. Galaty, writing
on the Kenya ranches, makes the point that while these organizational struc-
tures represented scmething new in Masai scocial structure, the power and Lines
of authority and decision-making followed &traditional social patterns of age-
grading, clans, and territorial groupings. That is, the existing Masai social
system tends to assume that the group ranch is another form of sociceconomic
activity to be controlled by the same instrumentalities that herding always
possessed. To the extent this is the case, it can be expected that elements
of the traditional production system and 1its interest in maintaining the
largest number of animals will persist,

Another element of the planning and development process in Tanzania con-
cerns the laterest of the government in Zurthering sedencacion or 'viilagiza-
tion” of migracocy herders--an objective snared oy every African cCountry witn
herding populations. The Tanzanian case is an especially instructive cne
because of the special ideological elements, namely, the ujamaa concept of
cooperative-collective village organization.

The original government plans for Masai areas included eventual settlement
of the population in these villages with collective and cooperative institu-
tions of social relations, production, marketing, and so on. The group ranches
were seen as a first step in this direction, with tne ranch headquarters De-
coming the wvillage site., Foreign livestock sgecialists used oy Tanzania and
the development agencies consistently argued against this practice, since it
was formulated for farming (cropping communities) and not livestock producing--
another example, in its way, of the tendency in the new countries Ifor agri-
cultural tribal people to do the planning for migratory pastoralists. Hess
observed, "The provision of requisite social services can be quite a different
proposition with very limited croo production. Some f£cod crop zreduction can
and should be practiced in the range livestock areas, but the sites fZor culei-
vation aust be very carefully selected. reas such as Masailand lend cthem-
selves to livestock production very well, but the majority of the soils cannol
support sustained cul:zivation. . . . Settled for crop-prcduction as la:zge
permanent ujamaa villages, %they are likely to become a wasteland of weeds
and eroded soil very scon" (1576:49). And by the late 1970s many of them had
done so, according %o raports in the files of tzhe Dar es Salaam USAID nmissic
and evaliuation studies mace on USAID and Worid 3ank projects.

ments be carriad out ia zhe

Hess recommended tha: =ne villagization axzeri
tars for delivery of sezvices,

form of small, scattersed villages used as cen
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schools, and retirement of the aged, and in subsequent years this policy was
adopted by the Tanzanian government, at least tacitly. B8y 1980, the Arusha
area had approximately 15 such small sectled loci, connected Dy new roads
(“drought rocads") constructed for assisting in livestock marketing. Reports
on these communities in the USAID Dar es Salaam mission files (Hatfield n.d.)
leave no doubt that the Masai have begun to utilize these settlement possipil-
. ities, but that no real villages are forming (i.e., settlements with substan-
tial permanent populations engaging in the £full range of social activities,
births and deaths, etc,). Hatfield's report seems to show that this degree
of "villagization™ in Masailand was caused less by the ujamaa philosophy and
planning and more by the fact that stock dipoing and other services have to
be done at a given point, selected as convenient to the herding groups in that
area or in a group ranch territory. That is, the modification of ujamaa
policy advocated by dess and others in the early 1970s is ccming to pass as
a matter of evolution and not formal planning.

However, it would be necessary to study the situation in detail before
one could be confident of trends. -The Arusha region--the heart of Tanzanian
Masailand--is the recipient of a comprehensive develocment plan neadquartered
in the town of Arusha. Tanzania has centered supervision of all develoopment
projects affecting a particular region in a central regional office. This

system has concentrated and coordinated development efforts in Masailand for
the past decade, and Arusha has received a considerable snhare.

Problems of Operation. The history of group ranches is recent, and the
sense of failure that pervades many develocment projects may well be the con-
sequence of opremature assessment, It is clear Shat group ranches arsz not
simply instruments of prcduction, but organizations that must comoine existing
social patterns with innovative forms. The group ranch can be expected to
evolve, with or without development projects, for the simple reason that pas-
toralists are coming to see that their political survival depends on scme ZIorm
of tenured grazing lands.

The most commonly cited problem of group ranch operaticn nas already bdeen
mentioned in wvarious contexts: the tendency for pastoralists to attempt o
enlarge their individually or household-owned herds to take advantage of as
much grazing as possible. The conferring of title or lease or license to a
restricted tract has not on the whole turned pastoralists into "sedenzarcy"
intensive ranchers. In any case, no count:zy has supplied the training and
inputs necessary to transform migratory herders into irrigated forage-prcducing
ranchers, if this is what it requires to effect the full transiormation. 7o
pursue the orth American analegy, group-ranch pastoralists are at the present
time in a stage of development ccmparable %o open-range ranchers Iin tie U.S.
and Canadian West circa 1870-1900. That is, they have acguirad some "home"
or headquarters land; nave accepted small ncme-ranch or namlat sectlements £foc
conducting business, animal health management, and marketing; bdut continue <O
utilize free or unsurveyed range to the extent cossible and practical. Under
sucn conditions, opastoralists--or ocen-rance Iarchers--canncht e :
materially =o reduce or limicz nerd size. This micnt ne accomolisaed ov
lisniag cooperacively owned and nanaged aerds, sut, =0 do tais successs
marketing and price circumstancas have =0 2Se more securaly estaniisned, o
African count:zy can offer %0 meet such condicions at :ne time Of writiang--thelirs
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agrarian systems are simply not this comprehensive ncr are their markets so
predictable,

Other problems emanate from the process of rancha ocganization. One of the
difficulties in discussing group ranches is ascertaining precissly how many are
in operation at any one moment. The organizacions called group ranches are
usually in various stages of formation, management, or desuetude. Landowner-
ship and transfer is a long and complex process in all cases, and ranches can
remain in a suspended state for years, caught in the midst of the process.
Moses Olang, a Kenya range ecologist now working in the Ministry of Natural
Resources, notes that a Kenya ranch cannot be considered to exist until it has
been officially registered. This signifies that the land adjudication process
has bedn terminated and all the land has now been titled to tae ranching group.
However, this can be accomplished on schedule only in cases where the land is
owned by the clan; where individual households hold titles, it may take years,
during which time the ranch exists in a leagal and economic twilight zone (Olang
1982:2). Considering the fact that many if not a majority of group ranches ars
only partly constituted, it can hardly be expected that the £full schedule of
cperations, inputs, and prcduction can live up to the standards established.

Since a dominant objective of ranch establishment is reduction in herd
size in order to reduce grazing pressure on constricted pasturage, all forms
of group ranch have grazing quotas., These take the form of a restriction on
the number of animals allowed to use the range. A secondary objective of most
guotas is to establisn criteria for loans--when a pastoralist can orove he has
reduced his stock -in accordance with the set number, he nay beccme eligible for
a loan. Quotas also contain the assumpticn that 211 herders using the lznd in
the ranch property will be equal in wealth (as defined by herd size). Aside
from the difficulties in fixing and enforcing quotas due %o the pastoralist
concepticn of elastic and maximal herd size, other practices make it difficult
to accept herd equality. As Olang notes, among the Masai a young man receives
a cow at birth, and it is his duty as he grows up to increase tne number of
cattle he owns in his name--by purchase, reproduction, cccasional raidiag, and
other methods. This dynamic process is ingrained in Masal social structure--
Olang states that "we have no power to make them equal in wealth" (1982:4).
To enforce gquotas at any point in time would mean that scme housenolds would
have to accept a reduction in wealth, while others, %the zoorer hezders, would
be allowed to increase their herds., Since the normal process of herd accumu-~
lation does discriminate among herds in terms of ability and managerial acumen,
the quota system violates basic entrepreneurial incentives and values. In
addition, the purchase of additional animals by small herders recuires casa
or property which these people usually lack and have no means of acgquiring.
Consegquently, few group ranches have bean adle to enforce quotas. The follow-
ing passage from Qlang's paper (1982:4-3) illustrates scme of =he proolams in
quota allocatiaon:

A livestcck census is carcied out for =ne zurzosa 2% zrazing suonz allo-
cation. T™he figuraes wnich are oorained 222 =nen ~onvertwe2d into Animal
Units (wnica are laterz usad in calculating grazi

Sxamvla:



Livestocck Grazing Quota
Family Name Numbers , A.U. Allocated
Family "A" 250 150 108
Family "B" 120 72 72
Family "C* 40 24 40
Family *"D" 75 45 50
Total 485 291 270

Let this group ranch be for only four families, for che purpose of grazing
quota alloccation. And also let its maximum permissible animal units be
270. So the grazing quotas should not total more than 270. It has also
been found out that a family of six will need 40 animals to provide the
minimum home requirement.. The allocation starts with the pcorest family
which is "C." This family is given a quota of 40 A.U., then family "D"
is given 40 A.U., Family "3" is left at 72 while family "A"'s quota is
brought down to 108. If the ranch is overstocked then this is tae £figure
used for destocking. .

This calculation is done in year 1 while loan repayment starts in year 4.
But in the fourth year family “A" may have 170 A.U. In this case what
" figure should be used for loan repayment? It must also be realized that
when the loan was being apportioned to the ranchers it was 150 A.U. wnich
was used for family "A." And at the moment it is that figure (130) which
is used throughout the loan period, because figures are never adjusted
later on.

So it is just in theory that the grazing quota is used for loan repayment.
It is used only in destccking. .

We have noted that the establishment of the group ranch concept has re-
quired an elaborate government bureaucracy. This is deemed necessary in order
to effect the changes necessary, but it is also a requirement imposed on the
country governments by tne terms of technical aid. Accountability for funds
and guarantees of successful outcome in order to maintain eligibilicy for
future funding require governmental or parastatal offices for the <Keeping
of records, maintaining pressure on the pastoralists to conform to standards,
and delivering the inputs which facilitate performance. Galaty (1980B) has
observed that pastoralist development projects £Irequently contain an element
of built-in failure or criticism due to this concentration cn organizations
and bureaus. When the objectives sought in the project are not met adegquately,
the pastoralists are blamed for not responding appropriately, That is, the
targets of planned change are made responsidle £or the: failure, not the orga-
nizations created to engineer %the change.

while large bureaucracies are created, Xay activities are often undez-
funded. For instance, adjudication in Xenya is done by a government degpartment
with two sections: one chat conducts the land survey; the otnez, :=ne ofiice
that discusses the procosad ranch coundarias with owners of =he herds who nava
Jeen using tae tract and detarmines wno is most eliginle for mempbersiin., This
has proven tO sSe a time-consuming procadure, scmecimes zaking years zelore tne
necessary surveys and Zecisions have teen nade and "he czracisae land area se-

lacted. Zach ranch, once its adiudicacion >srocedurs i35 comple=a, =hen Zaills
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under the jurisdiction of a Group Representatives Officer, whose duty it is
to see that all members live up to the requirements and to advise the memoers
on patterns of conformity. The problem is that there are too many group
ranches for the availapble staff to service. A single officer may have 10
or 15 ranches to oversee, and, since the budgets are limited, he may have diZf-
ficulty obtaining sufficient gasoline to make enough visits. During the rainy
season roads are oiften impassable. Lacking close contact with tnhne supervisory
personnel, group ranch memcers tend to go their own way.

Water development has been an especially difficult problem--not only wicth
group ranches, but with all pastoralist development schemes in the drier coun-

tries (Sudan has had considerable trouble, since water development is in the
hands of a parastatal company which sets domestic human water supply priorities
above those of wells and toreholas).,
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With some exceptions, notably Botswana, where members of pastoralist
tribes have played important roles as government officials and planners, pas-
toralists have not been consulted freely in the planning of group ranches.
This is undergoing chunge, as pastoralists take increasingly important public
roles in their cwn defense, but the difficulties remain. Again, one can £ind
a transitional situation: language difficulties; hostility and passivity of
- pastoralists when confronted by government; and unwillingness openly to sub-
scribe to measures requiring mecdification of traditional livestock regimes,
have made it difiicult for government planners to obtain cooperation £rom
pastoralists. till, the curtailment of free grazing movements bpecomes an
imperative when alternative uses for the better rangelands arise, so the ranch
schemes are legislated and put into effa2ct. There is no doubt that many of
the defects are the result of failure to consult the “target gopulation," out
there seems to be little al%ernative. As noted, %this is changing as pastoral-
ists come to accept the necessity £for change.

The need for intensified extension services to assist pastoralists in
managing group ranches is acknowledged Dby. everyone concerned, but provision
of such services on a regular dasis has proven difficult and expensive. Since
ranches are in a transitional status, with many or all of their members moving
regularly at great distances from transportation or settlement goints or beyond
the boundaries of the ranch, extension agents have found it difficult to reach
them. Again, one finds a financial priority issue: extension work with pasto-
ralists In many regions is -at least twice as costly as with settled farmers
due to che need Zocr adequate venicles, muca gasoiine, cae long distances, and
tne salaries paid in relacion to the results opcained. In Xenya, houses were
constructed for range assistants near key boreholes, but, since the group
ranchers were at scome distance £from the wells during much of the year and
since the assistants lacked adegquate transportation, most officers moved back
into towns where their families could £find better services and facilitiss
{ibid.:10).

Some Concluding Observations. This paper takss the position that the Key
to change and development in pastoralist livestockx production is toc be ZIound
in the institutions of land tenure. The group ranch is the most obvious exam=
ple of the use of land tenure to effect changes in econcmic activity and haoits
of settlement, and, in a sense, it is tnhe inevitable or ultimate Zorm that
pastoralist transformation must take in most countrlies and resgions. However;
this is not esquivalent to arguing that all group rancnes are dasirasle or well
planned.

In the first place, the group ranch system acpears most suitable Sor the
better range areas, wWhere restricted grazing and betcter watering is ootainanle
and, consequently, improved possibilities for intensified prcduction. However,
since “hese arsas are2 precisely those where alterrative uses for the land are

I'\
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also in view, %he group ranch is autcmatizally in 2 sizuaticn s rascurce zcn
petiticn with Zaraming, agribusiness, game 2arks, and touris The relaczively
low priority status of many pastoralist populaticns means :ha: greoup rancnes
=wend %2 ze estaplizned in ~zmorcmize lzcaliszisg--nct tne 28t ranga, Tul, aCtas
fully, not kie worst, Heowewer, the zccrer 4the vanga, Sn: Lirjas th2 riInch
needs =0 Do2e; and size creates financial proolems of ivery of serzvices,
o} =3

;a:ge size, p2lus marginal grazing, also ancourages ¢
traditional nigratory stracegiss.




Secondly, while a land tenure device may lie at the base of development,
it is by no means the only important factor in the success or failure of
ranches., Tenure has to be inserted into existing social systems——or, at
least, if some aspect of the social system requires cnange, this has to be
researched carefully in order to plan the ranch accordingly. The most essen—
tial factors are, of course, the institutions of property ownership and trans-
. mission: when land 1s considered to be held by a collectivity, a group ranch
tenure tract may be more easily introduced than in cases wher2 land is a
matter of fragmented household rights. Colonial ‘tenurs arrangements have
persisted in many countries; the presence of these residual rights complicates
the .:zansition to a group title., Clearly no group ranch should be £ormed
until detailed reseazch on prorerty rignts and institutions has been conductead.
Governments and devalopment agencies have tended to wview group ranches as an
opportunity: give the pastoralists land and let them accept the incentive to
change production. However, as we have shown, the matter is pnot this simple.
The group ranch is btoth a social and an economic insctitution; neither side of

the equation can be neglected in its planning.

While the group ranch seems the likely outcome for migratory pastoralists,
it is no solution for the many African mixed farmer-herder groups who practice
both crop cultivation and transhumant or wet/dry-season paszoralism. This
group, plus the migratory pastoralists in the exceedingly dry regions where
farming is largely impossible, will require some form of tenure adjusted to
their need Zfor continued movement. JFor the mixed cases, large community pas-
tures, used in parts of western Sudan, may be the only suitable %tenure arrange-
ment. Such pastures are reserved for use in the dry season and maintained by
government, but the farmer-nerders may also become members and zav small annual
fees for use and development. -

For pastoralists in very dry regions, other solutions will be required,
Por the time. being, there seems no good alternative to some. form of migratory
movement. Since the arid regions are also inappropriate for crop £farming,
there exists less competition from other tyces of land use. Grazing blocks,
appropriately planned and administered, may be the best solution. These can
be flexible, with monitored boundaries in order to xeep herding groups rzason-
ably separate, but, in gericds of unusual drought or other dislocations of the
normal annual grazing pattern, these boundaries could bde opened and the herders
permitted to move Zfreely or to work out their own arrangements as to snaring
of range.

These various solutions to the grazing problem must be consicdered experi-
mental and transitional. The £final disgosition of migratory and transauman
livestock economies in Africa is bcund up with many social and demograz
factors, as well as with the changing vector of relacicnships of the Rnerd
to central governmen:s and their pianning processes. All of these Zactors ar
constantly changing and evolving. Pastoralists are moving into new coccupaticns
and playing new and different roles in the natiznal and regional econcm.a2s;
rheir oposition in African counzries is supiect =20 const=anc raviaw, The JICUD
ranca has much o recommend it, out it iS not tne onlv =enurs arrangamenc, and
its precise terzms aust de axgectaed tO vary dy ragion and situatlon.
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3. The West African Experience with Livestcck Projects
by James C. Riddell

Most of the projects of West Africa are relatively new when compared to
those of Zast Africa. In a sense they give us an opportunity Lo see what nas
teen learned, what the state of the art is in project design, and what land
tenure issues remain to be addressed in future livestcck develcpment efforts,
In this section we will organize our analysis around a frameworkx of four re-
lated issues. That is, what is tne realationship of these pastoral <Zevelopment
projects to:

l) the creation or enhancement of existing social inequalitiess that have
already oproven nonresponsive to development initiative;

2) the rignts and obligations of the existzing land tenure systems that
are in place;

3) who actually owns the animals in the project zone;

4) the pastcral-cultivaccr intaza
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These projects like those in Zast Africa do not exist without a historical
precedent. The data on %the amount of meat protain in the African diec have
indicated to planners since the beginning of the colonial rferiod a natural arzea
for development. What better place to start than a vast range witn hundrads
of thousands of animals in one ecolcgical niche and miilions of protein-naungry
consumers in another (v. 2Pierre 1906; Frangois 1318; Aldige 13.9). ~ZFor <the
Prench administration of tne A.0.7., the Sudan-Sanelian zone reprasentad an
ideal place to introduce American-style ranches. 3y 1329 Piettze entiausiascti-
cally endorsed two large sheep-raising projects using Merino mix:turas and also
large-scale, for the time, cattle projects using Charolais crossorseds, All
this activity was advocated and promoted by the A.0.7., Diractor, M. Carzcugeau,
at the 1928 International Congres du Mouton. Cespite :ne early Zerwvor, all
these projects had entirely failed zefore World War II (Girarzd 154%6:7). The
A.0.7. veterinary service had learned %to apcreciata =ne skills of traditional
herders in xeeping animals alive in what was %0 :he managers of the EIurocean
ranching schemes a difficul% environment. At the 1338 A.0.7, Livestccx Con-
ference (Conférance Consultative de l'Zlévage), neld in larar, it was decide
to develop zhe lccal economies rather than procead with any more American-stiyl
ranching gprcjects.  The dasic tiarust of the new colonial golicy was 2ased
a report 5y M. Teunteum (livestocxk inspector cf the colonial ministIy) wnl
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8y the 1940s we have, then, the development cf the basic paradigm that is
Eound ip all of.the sqbsequent apd current livestcck development projects in
Francophone Africa: stimulate animal production on already cvertaxed pasture
resources througn improved animal health (veterinary medicine), encourage
water-point development to extend the range, and presarve the pastura througn
increased offtake to meet the existing demand for meat. In 1936 this was
. called une politigue de la viande, and tcday it is called développement.

How has this generation of livestcck projects in West Africa fared?

3.1 Mauritania

Projects, aven well designed onres, cannot control all of %the variables.
Nothing demonstrates the dynamic character of land tenurs institutions along
several dimensions than the changes that have taken place in Mauritania's
livestcck sector as a result of the recent Sahelian drought. The idea of
developing Mauritania's animal procducts sector had 1%s modern inception ia
a number of FAC (Fonds d'Aide et de Ccopéracion), UNDP, and FAO studies ini-
tiated in the late 1960s. They resulted in a sactor project designed Dy an
FAO~financed team (Fond Zuropéen pour Céveloppement (FED]). The Government
of Mauritania then asked the World Banxk grcoup for financial assistance, and
in 1971 the project was finalized. This was tefore rhe _major impact of rhe
Sahelian drought nad zeen Zelict.

The project was to maintain and improve the production of tne countzy's
livestcck herds in the southwaestern section of %=he ccuntry {Administrazive
Regions 3, 4, and 5), wnere 350 percerz of the zopulation and 43 percent of
the animals were Kept. The major financial commitments of the project were 20
the improvement of a networkX of wells, wveterinarian health, and the protacticn

of pastures against Zire through the rehaoilitation of firebreaxs.

The bank reccmmended that no changes be made in the existing transhumant
and ncmadic pattern of land use, even though the appraisal team fel:z ctnese
were not conducive to acdern technigques of animal husbandry. Ady <aanges,
the banx's appraisal decument argued, would increase losses due =5 droughe,
The project designers %took the positicn that any at:zempts to alter the tradi-
tional transhumant movement of :ne nerds cetween the dry seascn zasturagz close
to the Senegal River and the rainy season utilization of the £fresh grasses %o
the north would be premature. 3esides, <the dccument noted | tnat the
various Western measures tried for controilad graziag in West Africa had not
worked, Finally, it was not a pressing issue tnen, since overgrazing wWas oot
a preoblem at thac tinme., .

Zet tenure 2olicy issues emerge: (1) wWno has ac
range as it is improved, and (2) wno ccntzols and car
that enhance areas of tais range?

Llk@ mMOST livesSICCK pro)ects, =ne design

worxed cut 3¢y =nhe herders :nemse.lves. Thelr resci
zhe Zact that tnera are at i22 £
compezing Ior tne same zascz:
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cattle and camel herds, managed largely by the vassals of the noble families
(Dubie 1955). The second would be the small stock herds of the vassals and
poor herders who traditionally used the more marginal resources (Toupet 1977;
Bonte 1980). The third are the domestic animals of the sedentary populations
that will re pastured close to or far from ncme depending on the conditions
prevailing that year. Finally, there are the large herds of the transnumant
.- and nomadic Peul (7Fulani) who have teen maxing increasing use of Maurizanian
range since 1950 (Wadoud 1980; J. Grayzel, personal communication).

These are problems that will be encountered in most livestcck projects in
West Africa. In the Mauritanian case, there are several added complexizies.
The first is the changing power base for the Mauritanian elite. Traditionally,
they were all asscciated in some way with pastoralism. Water points could be
appropriated at will by the nobles of a particular region. Which noole t:riktes
and clans controlled a particular area had been determined oy battle and
treaty. This has Dbeen in a state of slow change since the establisnment
of French colonial dominance and subsequent independence in 1960. Still,
in spite of constitutional guarantees, one need not travel far in Mauritania
today to see the direct control of valuable traditional resources exercised in

a most direct way by members of the ancien régime.

The tenure issue nere is whether the resources provided for pastoralist
development will enhance the government's attempt to increase the equality of
ts citizenry in the economic spnere or will lend themselves to the old exclu-
sionary vractices. This is more than just an ideclogical ccmmitmentz on tae
part of developers to liberal pnilosopnical notions of economic rights. I£
Mauritania is to feed itself, =hose herders who are willing to use the range
as efficiently and as effectively as possible must be allowed 2access .to the
pasture and water resources. Nobles may or may not Dbe effective rasource
managers on an individual basis, but class-caste membecrship 1is no guarantee.
Also, resource use by servile pooulations 1is never conducive to capitzal in-
vestment resource improvement. Any long-term return accrues o the dominant
class and not to the user. How does this worX in relation to %the projec:t's
two components: the first, improvement of existing wells, and the second, new
wells in areas where water is not availaole at the present?

The existing water coints are associated with natural souzces wnhose lcca-
tions are not uniformly disctributed in rzelation to Lne range. Wells can ceach
a depth of 75 m, and the deeper the well, %the more major the uncdertacing it
represents =9 the group =what historically supervised its construction anc
maintenance. Once the project improves these wells, who controls them? I
the case of new wells, since %tney are put in place Dby the project, any her
can use tnem. This will alzer transhumant routes, introducing ccompeziti
the intervening water and grasses wher2 none existed 3sefore, Tnese a
insurmouncable prcolems, but zaey clearlv demand greater raccognition zhan -
received in zhe sroject documents and develcpment oI a strategy to deal Wi
them.

The FAC/I3RD projec: we nave ceen discussing was 2 2
full impact of =tne drougnsz of 1353-7d. AL tzac time, 730 T OL :Ine Maur.-
tanians lived ofZ livestcck prcoduction; =eoday, oniy 20 gercen: Zo. Mascr
droughts nave cccurrad in Maurizania as a Zairly exgectacla climatic varziaticn,
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In this century, there have been drougnts in 1913, 1941, and the recent oni
Just what effects the previous drougnts had - a land tenure will have to awaj
historical analysis. One thing we do know is that the last drought has h:

tremendous implications on the nature of land use and the attendant rights t
use land.

Historically, as well as today, Mauritania has been an arid region bes
suited to livestock productien. Traditionally, as mentioned above, locz
elites were usually large herd owners. Dryland £farming could not compet
with the returns possible from livestock prcduction, and the majority of th
population that was free to do so turned to pastoralism, leaving the lator o
cultivation to those of the lowest social stratum. This historical fact na
resulted in a situation wherepy the land used by many cultivators was (and is
claimed to be ultimately owned by noncultivators.

As the pastureland became increasingly desiccated, pastoralists move
ever southward and competed with the settled agriculturists Zor the linmite
available resources. The problem was worsened by %<he fact tnat all durin
the 1960s the rainfall had been higher than average and the herds nad expanded
By 1968, the year of the highest recorded rainfall, the national nerd was esti
mated at close to 10 million head (World Bank).

The drought continued to worsen at a steady pace and, only threa vear
later, in 1972, there was tne lowest rainfall ever recorded for =he ragion
The effect on livestock numoers was equally dramatic. The na%tiznal nerd fal

from 10 million in 19638 to aporoximately 7.5 aillion.

This overall 24 percent reduction does not tell the whole story, nowever.
Whereas the more drought-cesistant saeep and goats were raduced dy 14 gercent
and camels by only 7 percent, cattle, the mainstay of a majority of the zDasto-
ralists, were raduced oy 55 percent (Government of Mavr-itania, Third 2lan of
Develooment:40-42).

The rainfall continued below normal, and even the most cdesgeraze neasuras

could not praevent herd after herd from falling zelow levels of eco.omic via-
bility. Consequently, a large procortion of those d=20ple wno were tradicion-
ally pastoralists and wno had exploitzed an arid grassland envz'onnert azandoned
that way of life and encroacned ugon tie agriculzural sopulation. Thus areas
with the greatest development potential, such as water solnts or land in zhe
recession flood basins, became crowded and prone to ccn.licz and displacement.

Today, range management projects find themselves t:rying to discecvar some
sort of principle of exclusiwvity cf range use aftar just such a systam, #iza
all its atg_ndant inequalizies, has ceased to ocefa;-, and to =rv i
a range and herd ccmposition completely altered oy :ne
zolicy will have to oe develgped delfining rights o ra
the ccmpeting nistorical claims, 2efore aaystaing in the wav of develocm
zake place

The foregoing 2xplains wnv =Rere are so
systems in operation a:z any given project si

w 2ata 2n zne aczual land zanure
i 3
ficult for tne Mauritanian govezament =2
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matters. One point is abundantly clear: we cannot depend on traditional rules
to reflect the ongoing, day-to-day activities vis-a-vis the land.

The post-drought period has stimulated several project designs to help
the devastated livestock industry recover. USAID is involved in improving
livestock production in the Selibaby region through its integrated rural de-
- yvelopment project. This project rightly sees animal husbandry as just one
aspect of a regional economy. Project uersonnel are working closely with
animal inspectors and health services. The most startling result of this
project in the area of land tenure and management, however, is associated
with its natural range demonstration zone., The regional govarnment allowed
the project to fence off a small sector of the range to provide a demonstration
of what the pasture would look like 1f it were not grazed. The contrast is
startling. '

Cn one side of the fence there is bare ground, with small tufis of grass
here and thera, while on the other side are waist-high, fully mature, savanna
grasses. One will remember that the World Bank appraisal team Zfound no ewvi-
dence of overgrazing in the pre-drought and immediate zost-drought periods.
The greater population concentrations in the southern regions  of both people
and livestock in the post-drought pericd have meant that overgrazing is a
very real problem in all current livestcck-related projec:s, 2and, as a result,
current project solutions talk about "grassland protection." Grassland pro-
tection must inevitably oush the land use and tenure issue %= %ne £cre Ddecause
it takes scme land out of active preduction and usa.

USAID is in the final stages of develcping its new livestces projscs, sut
is viewing i%, quite rightly we {eel, as part of an overall resource develop~
ment efloct. That is, livestcck developmert will be integrated wi:1 refores-
tation, afforestation, grassland protection, and water-point develogment., The
basic tenure issues are, of course, those we have outlined above. ¥#Wno r=ally
controls the resources, allccates use and protection? Also, given the social
constraints of vested resource control in Mauritania, its class strzucture and
strongly hierarchical 1institutions, and the ZIact that more and more of the
population are crowding onto the land closest to the Senegal and Gorgul
rivers, major %tenurs 1ssues will have to be resolved oy *+he government 32zased
on a realistic land alleccation zolicy. The Mauritan:an officialdem has so Zar
been unable to fornmulata any effective land policy and carzy Lt out in a sys-
tematic manner. All projects will have tenure problems, and the sucgess oOrf

failure of a project may ce deyond the control bf the project personnel, de-
pending instead on tne host government's willingness and capapnilizy to provide
leaderzship in this area. USAID/lcuaxchot: is ac~_mpc-ng 0 enhance =he govezn-
ment's capabilities in this area througn a comocined training/applied research
project aimed at creating a cadre of competant land ;olzcy makers.

3.2 Senegal

The proolem of just wno will nonsticrza wne 3raug t2lding ize ind :llicza-
tion rignts o land resocurces 2nnanced 2y a projecst is also central to a aumcer
of cuzrenc livestock projectis in Senegal. 3y 1371, <he Sa2negalese governmen:
reaiized that the comoination of gra2ater demands placad on he livesticck s2ctor
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by urban-consumers and on the Senegal river basin to grow more grain meant thac
a plan had to be developed that would make these two sectors of the national
focd econcmy complementary to each other. These needs were underlined by the
Sahelian drought which reached a climax in 1972-73 in Senegal and caused an
estimated 15 percent drop in the national herd. Until 1972, Senegal was abple
to meet 380 percent of its meat needs, with the rest coming from Mauritania.
- With the greater devastation of the drougnt on the Mauritanian herds and the
subsequent shift in the Mauritanian economy, greater productivity was going to
have to be developed in the national livestock sector.

In 1971 the World Bank had prepared a project identification regort, and
on the basis of this dccument and its findings %he UND? financed a project
design exercise. This was done by SATEC (Scciété d'Aide Technique et de Co-
cpératicn) in 1973-74. B8y 1976, wnen the first project was begun in Zastern
Senegal, the loan agreements and grants had reached US313 million.

A l.4-million-ha ragion was selected in eastern Senegal because the zcor
soils were judged to be unsuitable for cultivation. This area was said to
contain perhaps as many as 30,000 livestcck owners (World 3ank Appraisal Docu-
ment). The casic idea was to organize these pecple into 85 grazing units, each
of which would be given exclusive land and water rignts. In order to achieve
resource parity among &the 63 units, the project would construct an estimated
100 wells. In addition, 2,400 xm of firebreaks were designed to serve as
poundary marxers bectween grazing units and Zor pasture rotation,

The World Bank project, however, does not cover the whole region and :ne
Government of Senegal asked JSAID %o design a ccmplementary livesticck project
for the area east of the World Bank's project (USAID/Government of Senegal
1980, Annex l). The USAID design team £followed the major ouctlines of <tne
project proposed by the World Bank. The USAID project, similar in cthat it
hopes to introduce maraged grazing reserves, ccmprehensive health programs,
training, and £firebreaks, also differs in several imgortant respects. The
principal one is in terms of water-point develogment., Instead of the wells
proposed by the World 2ank projeckt, USAID will emphasize catcament zcnds,
sand reservoirs, and dikes. 1IZ well executed, this wculd provide an ingenicus
methcd of range management, as the length of time water would e availabdle
for each gart of the range could be engineered into the size cf tne catcament
pond, etc. In addition, the herder groups will De organized around 2xXistin
villages.

In both the IBRD and the USAID projects, the critical tenure isste i1z =he
transfer of exclusive use rights to the persons nax.ng up the herding grouss.
In both a legal and a scciccultzural context this is recognized in toth projecs

documents o be a difficult task. Sanegalesa lLaw no. 54-45, Zorma
1964, nationalized all nonregistared land, =0 wnich individual cizize:
only 4Jse righes (Xouassigan 1966, 1977). 7his new law was prcomulgac a
variety of r2asons, ut cne among “hem was o help those ‘*alv*du 15 who wanted
=0 use land in more ncdern ways =0 escape the ofza2n {2 <

That characterize the relationsnics denwean ur”duc c3 . )
especially along the 3Senegal river (inid.; and aéc:a: .42 Z2u L
1978). Impact oI :nis legislaticn in =2astern 3Sanegai, at the lccal i,
has Zceen ainimal; tSuz a3 project will nave =o Zormalize ke ralazicnsaip o
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participants to improved land resources if there is to be any longevity *to
these improvements. The legal process faced by project personnel is cumoer-
some, to say the least., The government would have to declare the area a
development zone and then assign primary responsioility to an acceptable,
established, parastatal organization. In this case it will be SODEFITEX
(Société pour le Développement des FPibres Textiles), following a recommen-
. dation by the World Bank based on the parastatal's experience and previous
record,

Once the request to have an area declarsd a developmental zone is made
by an acceptable parastatal, it must be approved by the Ministries of Justice,
Finance, and Planning, the Prime Minister, and finally by the President. The
IBRD appraisal team estimated that the first step, 1f undertaxen, would take
at least three-to—-Iour years (App:aisal Dccument, Aannex 4). Once tne land nas
been entrusted to SCDEFITEX, or a similiar organization, it cannot be trans~
ferred to the users until they are organized into legally constituted ocodies,
such as cooperatives, etc.

It might seem that the USAID project would have an easier time of it in
this regard since it plans to use already existing villages as its range man-
agement units. However, the Senegalese government does not include villages
in its legal governmental hierarchy (v. Ccde Administratil). Rather, each
village or village-group herding unit will have to be organized first into a
pre-cooperative with an elected council, grazing ccmmittze, and opresident.

The group (either the USAID village or the IBRD herding group) then must
enter into a contractual arrangement wherzeny it agraes to Iollcw graziag rota-
tion, maintain firebreaxks and water points, apply veterinary medicine measures,
follow prascribed breeding practices, and participate in all education and
training programs. In exchange for this, they will oe given exclusive use
rights to a section of the range and its improvements, Securi:ty, nowever,
is there only as long as they follow all the rules. Therefore land tenure is
to be used as incentive Zor acceptance of development tactics.

Anyone who has worked in African livestocxk development Xnows %=hat the
changes in group resource contzol outlined apove will not come easily, The
projects, as planned, £foresee the nost orofound caanges in land %enure; vet
neither project exploraes the sccial, political, and cultural ramifications of
the contemplatad changes in rights. The I3RD team was well aware of the dif-
ficulties of granting exclusive rights under Senegalese law (Xorten 1330:l4)
(presumably, the USAID project team did not feel ccmpelled to investigate tnem
as the I3RD team had already done so, since they are not discussed at all).
What was missing in both cases was any investigation of, re=fare
speculation on the ac=ual land tenure rules in operation (USAID Project 2ager:
44, exprasses 3just this need). Subsaguent r2searzn 3nd 2Za azn
project rersonnel, Sanegalese social scientists, and LTC staif iadic
the project has a wvery different sociceconomic base from zda
original oroiect <Zesignerzs (v, Zguize 3224 230: 7. Yane 1220 USAIZ/E
Regorz).

3oth project documencs assume :hat the <ominant Zcpulatzions living vear-
round in zhe area are 2eul and that <hey ara 2rinarily nerzders. In actual
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fact, they tend to be Toucouleur, that is, cultivating populations who XKeed
cattle as a capital investment (v, Equipe SEPH 1980:23). Cattle are a'lowed
to roam unguarded during the day and are expected to wander home in the evening
for milking, etc. When the USAID project director and a consultant sat down
with village headmen and showed them the degree Of erosion that had taken place
in recent years by comparing aerial photcgrapns of their particular village
" area, they all agreed to the damage and to the cause--the village cattle were
using the same low-lying areas as exit and return routes each day. When tne
rains came, these became natural runoff trougnhs since no vegetation remained.
Most villagers cannot really control their herds and, when %ais is necessary
as fields are reaching maturity, they must hire Peul herders Zrom the north.

Toucouleur villages are noted for their caste-like, hierarchical orga-
nization (Wane 1969). It was stated both in the wri ::en reporss and in our
interviews that all castes had cattle. Yet we also found that each village
probably has a very few major herd owners and many small ones. This raises
the issue of exclusive rights to resources in a village and how broad-based
the intended economic incentives will be.

Cur interviews tended to indicate a remarkable autonomy for each village.
This makes the role of the village chief critical in project administration.
He, as a descendant of the original founder, admits any new mempers, and all
other residents will owe the chief or his ancestocs the reccgnition of tais

fact (v. Equipe S=ZPH 1980:26). He {s 21lso the <enta2r =f 2ny conflics seztila-
ment--~scmething %that is Sound %o <ccur 25 :ights in rsa2nges and watar rasourcss
become defined by the project. Neither project dccument discusses the chief's

role in the new :e2nure relations Lhat are proccsed.

In the USAID project, the villages are unevenly divided Cetween tne three
long-established villages and the six that have been estadlished since the turn
of the century. (Two villages are unaccountad for as they will not discuss
their history with project perscnnel.) The zoint is that the more racent a

village, the more clear is the memory that it has zeen buil:z cn establisned

transhumant zoutes. In a sense, the nerds preceded the people, and the hezders

from the north have scme residual righecs in the area that may maxe it difficult
|

124
for them to see why old migration routes and watering ncies are Zeing assigned
to relative newcomers unless they are compensaced in scme way.

Although one expects %0 find some form of econcmic relatic
the villagers and the nerders, there is very licctlae interaction ©
nature between the =wo groups. The migrating pastoraliscs do noc

for the villagers, nor do =he villagers charge Zfor water or grazi

herd owners in the wvillages may nire herders fIrom time o <tine <u
labor pericds, but they <ontract individually with men Lcok:
Smaller nezd cwne:s will group <zheir animals 2and %ake +turns Qanaging
larger collective rd, However, this seems tO take place cnly during
£inal months of zhe rajiny seascn and <during the narves:t pericd.

Tenure Implications. ef ta Iucn zepnlanizng Serm tne uols
granted excl"s‘va ci
rights of tne pastures oy =ransaumant animal-<eaeper L nave =
Second, given zhe diffa :en: al s:2e Of %ne nerds owned sy wndividu
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developing range resources and then assigning them to individuals in suca
a way as to freeze social differentiation that has already demonstrated a non-
responsiveness to range management, Finally, before we change tenure rights
in these vital resources, we will need to know who uses each range, when, and
how long, especially in light of the erratic rainfall patterns. In pcor rain-
fall years who goes where, and how are these reciprocal emergency accommoda-
. tions to be handled in terms of our new tenure system? The basic data have
yet to be collected (USAID/Senegal 1980, Annex 1:17).

Finally, if we are dealing primarily with cultivators who keep cattle on
a haphazard basis, then perhaps we should be developing a project design with
a more mixed farming orientation, where the domestic animals are used to en—:
hance marginal soils. Cattle in this case would Ctecome an investment in the
overall agricultural strategy rather than functioning as a form of savings for
remittances or grain preservation strategies. Such an approach would of course
raise quite a different set of land tenure issues.

3.3 Niger

In 1979 some of the authors had the opportunity to visit the field site
of two livestock projects in Niger, one by USAID and the other oy the World
Bank. The World Bank's project follows the basic design suggested by USAID
in their MNiger Range and Livestocxk #Project, initiated in 1977 with a budger
of US35.3 million. USAID's efforts were prompted by a regquest frcm the Yiger
government following a SEDES study financed b5y tha FAQ and £inished in 1976
(FAO 1976). The government was seeking assistance in revicalizing the live-
stock indusiry in the central and southeastern sectiions of the country, where
over 50 percent of the national nerd is found and where estimazes of loss
during 1963-569 and 1972-73 due to the drought itself and to drougnt-induced
sales reached perhaps 60 percent or more (Sutter 13930).

Much of VNiger, lixke Mauritania, is suited to little else than range-
related agricultural pursuits., ©Only 10 percen: of the total land area s
judged suitable for arable cultivation; 15 percent is semi-arid; and 75 per-
cent is desert. The rural sector accounts for +0 percent of tae GO? and 39
percent of exports, of which livestock accounts for 30 percent and 67 percent,
respectively (USAID/Niamey).

ved as S“he ar=2a with bezween 200
m zhe Malian zorder on tile wes<
2.4 nll;;on 1a, 600 7C0 zasczc-

>
" -
2r czares

The pastoral zone, which is legally dafin
and 400 mm of rainfall annually, stretcnes I:o
to Lake Chad in =nhe easz. Within this zcne of
ralists, predominantly Tuareg and ?2ecl, are ¢
of a national hezd of an est‘naged ) nll-

of aefifactive range revi osec=ts
were designed. The £first problem identi d oy %=he SEZDE3 study wWas ranga2
de*er;orat;on. AS more animals gatnerad on tnose zarts of the range serviced
by large government wells, the range naturallv dazarigraczad. The sezcnd zarss
of zne proolem concecned zne fact That tihe two dirifarzant 2Tanic 3ICUBs domi-
macting tne pastoral accnomy each celied on a diffarant svstem of range dt:ill

zaticn. The %zhird zzoolam was =ne coatinual acvamen: 22 culztivassors and zheslr

small herds into =he pas:toral zorne.
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The Tuareg are the historically dominant population in the area. They
have long been involved in markets, trade, and long-term relations wita culti-
vator and urban populations to the south (Baier 1974). Traditionally, tney
were noted as camel specialists, with goats and sheep as a secondary specialty.
Since the drought, they, like all Sahelian groups, have diversified tneir herds
with an increasing dependence on cattle and small stock (Bernus 1974, 1979).
- Again traditionally, they were characterized by remaining relatively sedentary
during the dry season in the south, and then, as the rains provided forage and
new browse to the north, they would move %to the Agades region for the cure
salée (Bernus 1974; Smith 198l). But since the entrance of the Peul into the
region following the French domination, and also because of pastoral displace-
ment due to population growth northward and the expanding Sahara southward, the
Tuareg are increasingly reluctant to leave their southern dry season pastures
following the rains for fear others will overgraze them.

The Government of Niger has called for all land tenure policies in the
projects to follow as closely as possible the traditional systems. 1In the
Tuareg case this would have been simpler had the Peul not entered the pictura.
Tuareg range management traditionally centered around the control of wells
and water points in the southern range. These wells were owned, and there was
a degree of control over who could use the surrounding pastures by limiting
access to water. Also, in the pre-colonial period the Tuareg were militarily
dominant, and force of arms could be resorted %to for control over a particular
range.

The Tuareg may have dominated militarily, but they needed trade., With
per capita millet consumption estimated to be as high as 150 Xg per vear, tnay
had to have a source other than oasis, etc., in the north (Baier and Xing 1974:
16). Tuareg nobles dominated certain villages in the south that had to pay
tribute and provide hospitality for all of a particular noble's Iollowers.
These southern villages provided both the needed grain and a recreat in times
of drought.

Drought being an ever-present cotential fact of any herding season and
strategy meant that the pastoral sector could exist only as part of a larger
regional economy providing access to pasture in times of short rainfall and a
market for the exchange of desert and Sahelian products. For %this reason, the
Tuareg noble lineages jealously guarded their rights to extract surpluses Irom
the villages they dominated. In the retelling (v. Lovejoy and 3aler 1973),
it sounds somewhat ideal. 3y controlling ooth northern pastures and southern
villages, the Tuareg were able to weld together a long-~term, successiul strat-
eqy £for dealing with a harsn and parsimonious and unpredictaole eavircnment,

The populations long dominated by the Tuareg, however, Zelt nostalgia Zor old
social and lond tenure regimes once the French ook contzol ia 1913. 7This has
two implicaticns for current attempts =0 intscduce cont:rol over sgecific zas-

tures,

.

Following :=he Ffranch dcminance in %the ¢

2gion, t=ne cclonial tower saw %he

major tareat to i{ts suzerainty primarily in the Tuarag. Therelosre, wnev sud=-
ported tne claims of willagers and all Zormezly sucservi2nt 3roups in matzers
9, a majorisy of %:wne present administration in :cae

of Yand tenure. Al

3 as T
oroject zone come Itcm ethnic groups Zormerly dominated v the Tuareg, :tlerfz
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is little chance that Tuareg will be willingly given a great deal of control
in the project zone.

This historical factor of dominance and competition for control of the
region also helps account for the emergence of another major pastoral group
in the area in the last 50 years. After the French removed the Tuareg as a
- military threat, Fulfulde-speaking herders (Peul in French, Fulani in Englisn),
who refer to themselves as Wo'daabe as opposed to Bororo in Cameroons, etc.,
began to herd extensively in central Niger (Stenning 1957; Dupire 1962; Horo-
witz 1972), and in Niger they have a relationship with the Tuareg much like
they have with the Maure in Mauritania, They are considered to De superior
livestock marnagers, being able to create a new niche in existing pasturages
due to the highly flexible and self-sufficient single-nousehold herding units,
as compared to the Maure and Tlareg herding groups composed of family memoers,
vassals, retainers, and subservients. They are primarily cattle-raisers, but,
like the Tuareg, they have diversified their nerds since the drought and have
even taken up camel-racing like their Tuareg neighbors (Suttezr 1978, 1.280:.8).

In addition to the difficulties of range deterioration and multiple ethnic
group use is the problem of the constant movement of Hausa cultivators norcth
of the official line demarcating the pastoral zone. Since the loss of power
by the Tuareg in 1918, almost 31l conflicts between cultivators and herders
have been ultimnately judged in favor of arable agriculture. Not only are
farmers moving across a ormad pbelt, in small villages north of %the line thevy
also are to be found at medecn high-yield well sites that were put in Zor the
benefit of herders. This movement, in addition to the movement of the Sahara
southward, means that each vear there is less and less range available for 2nv
kind of management. )

Cultivators take advantage of the free range created by tae French in two
ways: first, they plant their crops on the best soils of what is essencially a
free commodity; second, they then put their small herds onto the surrounding
range (Mainet 1965; 2onte 1967). Zven though each individual villager's hezd
may be small by compariscn with pastoral populations, in the aggregate they are
an important factor on the use of the southern dry season pasturage. Taken
together this means that the arable fields cre ccntrolled under land tz2nure
rules traditional to the Hausa, atc., wnile the remaining range is at tne same
time wvillage commons Zor one ethnic group and dry season range £or another
ethnic group. This has resulted in two changes for %the pastoralists. For
the Tuareq, there is an increasing reluctance -to leave dry season pascure un-
attended during the rainy season. For the Peul, it has meant an aever-nortiaward
movement of the dry season range--increasing susceptibility <o overgrazing and
drought, on the one hand, and moving %these herders aver Zfarther Irom access 0

u

national and project infrastructure, on %ne other (Suztar 1573). Ninewy per-
cent of Niger's population are cultivarors and, until a vianle soluzion i3
found to their problem, pastoralists will always ccme cut second ZTest.

Tenure Implications. Sorn zroject zagers addrass a series <f tenure
issues explici:lvy and imolicizlv. 7Tn <he Yorl - R al
of wer and dry season rzange r2sources as wa2ll as zoran
moce applicabls %0 wne Tuareg herding strategy zhan ta =ha
strict applicaticn would not provide a@equate Slexisilic

A

"N

¢ Of :zne ?Peul, '
¥ to deal wWiin :ne
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dynamic environmental and social situations described above and will have to
be modified as conflicting situations arise. The World Bank's project papec
does not set any prescribed way for handling this, as does the USAID document
with its ongoing research comgponent,

While the USAID project paper states repeatedly that traditional tenuce
and use rights for land and water must serve as the basis for any plan, it is
guite clear that changes are to be made~-=-"the problem is one of who can take
the first steps toward . . . a moce limited land use system"--and the project
sees itself in the position of an activist "honest broker" (p. 46). The abuse
of the range is seen as the "result of the inevitadble clash between private
ownership of livestock and the free and undireczed use of a public resource™
(p. 95). Therefore, following a succinct review of *the evoluticn of westr-n
U.S. grazing management (pp. 125-27), it is. suggested that "American land man-
agement policy and philosophy should capture the attention and interest of tne
GON (Government of Niger]* (p. 128)., Once formal rights are given, it is en-
visioned that, ultimately, titles will be issued (p. 132),

The USAID project is impressive in its commicment to fizst study ng tne
‘very ccmplex mosaic of ecolcgical, social, economic, and technical factors at
play before taking any specific actions. 5Still, an underlyiag assumpt*on is
that more control is needed. Such control may very well prove impossiolas
given the almost constant state of £lux as well as the still-evolving social
relations between Tuareg and Peul, If rFaur2 and Gac are rignt, and tae zone
returns to a wettar~tnan-average rainfall and more favoraole grazing and water
conditions (198l1:477), the extension of the pastoral =zone northward could
change migration patterns dramatically and encourage %he bduildup of larger
herds. This could cause a Gbreakdown in herder associations &:d management
plans as pastoralists see benefits in returning to less structured systems
in times of more tountiful resources, The point is that any land tenuze rules
for the foreseeanle future must also be dynamic and Zlexinle and gerhaeps ini-
tially different for Tuareg, Peul, and sedentary gopulations, just as they arce
now., There is nothing to indicate that there s only one rigaz svstem Ior
evervbedy.

Ahere, tnhen, would we bSegin to lcok for a foundation ugon wnich =9 ouild
a land tenure tolicy £for rangeland in a country like Niger? 1In zne project
area, the major resource with value is water and access o wells., It is here
that a land tenure zolicy nas its best chance, and we need <0 explore what
rules are evolving in this dcmain.

Since the Trench conquest of the area, the Tuarag aave losz conzrcl over
the former serf willages, ocases, :rade routes, and =2xclusive use of pastures.
Only =nhe former control over wells remain--a perscn cr a 3roup of ZeISORS WIO
nas gut in a well owns :tnat well, The Peul nave, ovar =ne Last wwenty Years,
segun to follow 3suit and purchase or hire wells dug in znelr summer range.

_ roup zan <etarmine oW auch

When a well i3 owned 2y a sarticular group, tnat 3
water and how often and oy whcm it
acognized sy asl.

The matzer is difZezen:z wnen <“he well i3
government. 7This well tnen zelongs o all., I
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colonial and the post-colonial governments since the 1930s to put in mcdern,
high-yield wells. This is to open the range on a wider basis by providing
predictable water sources £for pastur:.s formerly usaple only in excepticnal
years. These wells have turned cut to be the loci of innumerable conflicts,
with fights over watering turns being ccmmon. Second, since any herd can use
the well, the surrounding pasture is severely overgrazed. Bernus (1979) cites
- a case where Tuareg petitioned to have a government well turned off because of
the lack of control and overgrazing in the immediate area, one that tradition-
ally had been Tuareg prime dry season pasture. Also, it was felt that several
pump £failures in the region were the result of sabotage by traditional users
of the range to rid themselves of outsider herds., Cur own btrief visit indi-
cated that, wnen you asxed any given herders where they would like to see a
well put in at government or project expense, they always indicated a location
that was in the traditional range of another, usually of a different =2thnic
(Tuareg or Peul) group.

Yet, in spite of the fact that it is generally conceded %that public-
sponsored-borenoles are a disaster, tne projects (the World 2ank's project in
particular) envision putting in more--30 in the Bank's project alone. ?2utting
in wells runs counter to any effective land tenure policy formation in several
important respects. First, most studies regort that traditional wells last
only a dozen vears to a couple of decades as opposed to the expected life of a
carefully constructed well of fifty years or more. It is conventional wisdem
that the longer something lasts the better it is. 32ut is this necessarily the
case in an environmental niche as dvnamic and ﬂhaﬂg aple 25 =his? DPernacs nce.
Twelve to twenty jears may be convenient cycles for realigning the actual pas-
tures used by wvarious groups and for radefining tha grcoups themselves,

This brings us to the second point. Traditional wells are not all that
exgensive to be bevond the scope of indigenous financing. Project pagers and
Sutter's workx in the area (1378:28, 1380) indicate %hat the cost of a tradi-
tional well dug by Hausa "specialists" costs acout the same as %he selling
price of a prime exzort bull., As wells are witain the capitalizaticn capaoil-
ities of the local population, they will gotentially be placed with a regard
to the social reality of range usage and compecition,

The African country that has done %de most thinking in regard to tne land
tenure implications of well placement is 3otswana (2xamined in detail else-
where). Cne golint tnatc Botswana naterial and experiencs underline is that
local capitalization of wells stimulates land :anure ‘o:mula::on, government
wells do not. Wha: is important is %o space %he wells so that g5roups wno
finance them are establisning water righes ko differeat ranges. The range
can te used only within a restricted distance of a water zoint, <ezending on
the species of animal and, if wells are sufficienctly Zfar agart, the well owners
controlling different pasctures,

Just now the zroject is =0 pass cn to others 2xclusive rignts %o allcca:ze
water frem a well and its 2umping apparsatus L3 not SusT 2 3roolam in fange
management JUT aLsS0 3ne in Islamic juriscrudence. Tt wonld seem mczt sTidany
=0 need ti0Se ar2as wners2 wnerfa L5 tne greatest sotanzial Ior alrseady well
defined princinoles of zanure rzignts in landed rasources Tne UZSAID sSrotec: i3
the cnly one that makes systematic peovisicn Zor a study tnat ctould deteraline
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their strength and extent. Herder association status would reccgnize and
assist those collectivities of individuals that have rignts in the main re-
source to have value--access to well water, Research will ne needed to see
which other areas emerge as also having value. Our idea of a block of land
as a commodity may prove to be one that does not occur. If we lcok at other
tenure situations in Africa, we see that often, in neignrcoring Nigeria, it is
not land but trees, or long—-term cash crops, that become the defining tenure
element in any local system (Elias 1971; Hill 1973).

These Niger p:ojec:s indicate the necessity of finding out which elements
in resources have value (in the local, ongoing system) for identifying the
starting point for formulating a tenure zolicy. In terms of creating security
of econcnic expectations and stable patterns of resouzce use, it may be that
the essential first step is to confer tenure on resources ocher than land.
Second, they indicate most clearly the cower cenind Barth's observation {(1954)
that pastoral econcmies do not exist in isolation, If we formulate projects
for only one sechor of what is really a multi~-ezhnic, multi-environmental,
niche econcmy, each with its own scecialization, we are not only dcomed to
disappointment but to the very real sossibility of doing more harm than good
by upsetting carefully evolved, but not overly rigid, mechanisms thac allow
an inherently dynamic and changeable desert-side econcmy to articulate with a
nondesert cne (Baier and Lovejoy 1975; Horowitz 1979).

3.4 Camercon

In the Repunlic of the Camercon, the highest zolitical offices are held
by people of pastoral traditicn, and, as in Mauritania, the owners of livestock
are still culturally dcminant. Unlike Mauritania, nowever, noctaern Camerzcon,
the site of ocur next project to be analyzed, has relatively abdundant rainfall
{1,000 mm or more per annum).

Initially concrived of as an US$38.3 million effort, the agreaments were
signed in 1978. The project team did not assemole until 1330, and the initial
research called Zor in the zroject parer was just teginning in the fall of that
year, The project appears well thought cut. The original YUSAID design teams
rightly recognized that tne problems of the nortnern region wWers lazger taan
those of 3just herders or sedentary cultivacors. The zproject therelore cails
for an integration of the region's livestcck prcoducstion and cultivation, wnile

halting and reversing environmental dezerioration.

In the area selected for a pilct or demonstration af
that as much as 30 gercent of tae land nad been cropsed at o
jact :t4X) . 7This is %0 Te anticipated in an ar=a of
(Project Pager:4l) This is « £ cated
rainfall in the neignoornced of 1,300 mm. Cultivation nas exacersated =zhe
range conditicn oy tne systematic elimination of jrass sgecies tarougn plowing
and weeding during the culzivation cycle, and zv ma<ing the land mor

tible %o wind and water erosion. Although aucan is made in zhe lizerazura of
ke 3YMSilsis Tetw2en zastoralisci oind SelIlvatsfs La ne ose of fanlzw Zoc
- - - :

vila 3ccd joaziag Ecuden Lisiy .

With zhe lavel of zainfall as aign as iz iz, it Zzes make culzivazicn
a real alternative. The dcminance aistorically of L :
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the region is due to political factors. Even the most superficial survey OF
northern Camercon makes abundantly clear that demographic growth among culti=-
vators is much higher than among pastoralists (Podlowski 13975) and that land
pressure will te a factor in any livestcck project. The project aims to meet
these realities head on by increasing the carrying capacity of an already over-
taxed range and stimulating farmers to grow £odder crops. The project sees
. water-point development, seeding, and range management as the key ingredients.

The project plans to introduce certain "proven™ livestcck management
practices (Project Paper:2). Just where these have been proven in the African
context is not spelled out, but they include rotaticnal grazing, rest rota=-
tional grazing, and uniform grazing (ibid.:3). &Each of these technigues will
te modified to adapt it to the northern Camercon situation. All of this is
contingent on the establishment of lccal-level organization for disciplined
livestock resource management. The traditional land use systems and tenure
rights are to form the basis for this transformation. Individual righes to
range arze fel: by the project designers to be more developed in Cameroon than
elsewnere in West Africa. Aas they coint out (ibid.:13), there are indigenous
forms of renting range, etc. A form of range management is in place %hat is
hierarchically organized through the t%traditional 2eul (Fulbe) ofiices of
Lamido, Lawanas, Sarku Sanu, that together form the basis of pasture use,
rights, and transfers. The project hoves to marry this traditional systzem
with modern herding theory through the development of local commitiees that
will include these traditional ofiiceholders.

There are several different xinds of people who will be affected by such
a process, and each of them has had a different historical exgerisnca wita kiis
traditional Fulbe power structure. first, there are the sedentary ncn-Fulbe
who have within not-too-distant memory been subject to conguest, infeudation,
and enslavement by Fulbe cattle~Xeepers (v, Canmpoell and Ridéell 198l), There
is still considerable hostility just bpelow the surface of everyday life that
is quickly revealed in even superficial farm—-site interviews (R:iddell 1580).
This is one of the fastest grcwing populations in tropical Africa (Pcdlowsxki
1975), and their constant movement into rangeland is, in all probability, an
unstoppable prccess.

Next there are the sedentary Fulbe who have herds %hat are managed bov
hired nerders and who nave relatively extensive cultivation around their ncme=-
steads. Because the cattle are corralled at night and are moved ifrcm IZield :o
field on a seasonal basis, their farming system is the most productive in terms
of yields per hectare and represents the most 2fficient means of mixed farming
in the area. These sedentary cat:ile managers are in confilicz with the two re-
maining majcr groups in tne area, both Fulbe-speaxing. These WO 3Ioups
at oppcosite ends of the colitical spectrum. <Cne of them is composed oI
Bororo, fully ncmadic pastoralists wno move zneir nerds from norsnerzn Zamercen
to Nigeria, Chad, or Niger, depending cn conditions, market consideraticns, or
national policy changes; =ne other is the town-dwelling Fulbe nerd cwners.
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animal managers, they always seem to show up where resources' are best., They
are therefore formidable competitors when range resources are scarcest.

At the other end of the scciopolitical spectrum are the large town-dwell-
ing Fulbe herd owners. In many ways these people will represent a greater
problem to project implementation than the more spectacular, £rom a range-
" management point of view, Bororo. In contrast to the 3ororo, who will be
discussed by almost all segments of society, Fulbe and non-Fulbe alike, the
powerful town-dwelling Fulbe herd owner is, in our experience, never cpenly
discussed. This is a common phenomenon all across Africa. The largest herd
owners have tremendous prestige and power in many sectors (in this sense,
Herskovits 1926, 1is still correct)=--political, religious, social, as well
as economic.

This raises a certain problem with our usual paradigm. When we interview
the Bororo we come away with the impression of a great shared egalitarian
ideology (v. Reisman 1979; Lebeuf 1980). This impression is often reinforced
on a visit to the range, where we see numerous herds of between S50 and 130 UBT
managed by each family. It is only when we try to change the system tnat it
becomes important to find out whether or not the supposed equallity of herd
size on the range is the product of economic opportunity or an artifact of a
management system where the herder walks with the animals in his care., That
is, it is verzv important to find ocut the types of rights that the herder has
in each of ais animals. In pedestrian herd management, a person is adle o
concrol only so many animals, and, for a family group, 100-130 appears to be
the normal limit in Africa. The large beef herds of the American West repre-
sent an entirely different management -problem in comparison to the nerds on
the range of Africa that must sustain the family on their by-prcducts. Labor
is needed for milking, cheese-making, smallstock care, etc,, as well as for
pasturing responsibilities.

Therefore, when an individual builds up a sizable herd, he will distrib-—
ute many, if not most, of his animals to others through various kinds ci loar,
prestation, gift, and service arrangements. ' I- was our impression during ouz
interviews in the project area during 1980 that a majority of the stock on the
range was owned by a small number of very cowerful townand city—-dwelling elite
Tulbe.

Tenure Implications. The tenure issue osecomes one of how we enhance tae
role of the more efficient mixed-farming herd owners when the resources, zo-
litical and economic, are controlled by large acsentee herd cowners. Since the
animals represent, to these large herd cwners, sccial, political, as well as
economic alliances, the actual efficiency of the oreration is not cverly <rit-
ical. 1If the animals die, %the relationship Doe%ween lander zand landee szill
holds and is still politically efiicacious. That is, the small mixaed-farming
herd owner nas =ve2zytalng to gain £zom range improvement, wnilz =le larza ab-
sentee nerd owner nas ralazively litwsla =2 zain, 7as i: L3 Ih "
wnom we will have %o worx (£ we have anv ~cce 13 3uc
Kinds of rights prcducers nave over range aad nge resources. 10 tenu
“erms, at least, tiis is a muca digger proolem znan :nat zosed oy the nomad
3ororo.
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In conclusion, there will be several major tenure prcblems to be woriked
out in the proposed pilot project. The first will be the necessity of finding
some kind of effective policy regarding the continual movement of cultivators
(Fulbe as well as non-Fulbe) on to areas legally declared as range. Already,
the pilot project area has had perhaps as much as 80 percent of its land in
crops at one time or another. Resort to legal codes is of little avail in this
-matter. We spent a week in the spring of 1980 in an area where there was an
attempt to enforce the cultivator-herder boundary. Fulbe herds were turned
loose on sorghum, etc., fields, while the hapless and helpless farmers lcokad
on abjectly. Even though feelings were running high, we were anle to inter-
view, both individually and en masse, about a hundred of the afiected nouse-
hold heads. Most had been through this sort of thing before, and they planned
to try the following year %o sut their now-destroyed farms back in operation.
Even the Fulbe herders with whom we =alked seemed resigned %o %he eventual
victory of demcgraphic pressure over legal provisions.

The second major tenure issue is the nature of range rights for mixed
farmers. The above legal codes do not apply to Fulbe mixed farmers, only to
non-rulbe. On one side of a seasonal water course (Mayo) will be dispersed
hamlets of ron-Fulce, with their domestic animals penned during the growing
season, while on the other side will be the large nomesteads of Fulbe cultiva-
tors, who have their herds out con the range for the day. It was our impression
that tenure and development efforts should try to encourage mixed farming along
lines cthat enhance soil {ertility. Cpening up the range to all will not do
this, as it will reduce zhe amount of £fertilizer available for alreadv over=-
taxed zoor soils; and yet, it seems inherently wrong to restrict acgcess to
range resources along ethnic lines., We need to lcok for tenure rules
will reward those prcducers of livestocx wio manage the range and cther re-
sources best.

The final tenure issue is the questicn of whe cwns how manvy of the animals
actually using the pilot zone and the project azza, As has been pointed out
by so many observers of the African pastoral scene, the animals in a £family
herd represent more than a colleczion of commeditiss. An animal can also have
a numcer of different residual claims and relationships, symcolically rapra-
sented by this particular cow, cull, etc. A cow is at the same time a ccmmed-
ity; a process owned by the herding family (milx, and other bw-prcducts); and
an encumbered gocd that may have to be returned to 3a lander, is promised
future relationship (marziage, e%c.), or in scme other way rapres
opportunity wvalue, I£ scme large progortion of the animals is tied in
more ways to tnhe future opportunizy options of 3 few powerful a
owners (as we suspact 1s the case), we must de on douple guard
possibility that the project rules end up resulting in enclosure.

3.5 Mali

Mali, 2af%er VNigaria, is Wes:z 2Afriza's leading orzducer 3f zez2n.  Zven
~houen it is a 3aneiian countrv., LT has a 1igher sreoductiviny wnan LT3 nelizn-
sors due o :de large interior Zelza of %he Niger river and iz3 Drancnes. The
annual Zloocds zrovide oradictaoly good 3rv seascon casturage. Che Zelza Ilcods
from tne watars coming Zrom :ne Guinea nignlands in August =zarsuga lctceer,
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Herds leave the delta as the rainy season approaches, using the Sudano-Sahelian
pastures replenished by the new rains from July to Cctober. As tne surzface
water available dries up, the herds move back to the interior delta whera,

frem November to May, excellent pastures are prcgrassively uncovered (Gallais
1967).

Until 13970, the exportation of beef, both chilled and on-the-ncof,
accounted for more than 50 pgpercent of Mali's exports. Ghana was the major
importer until its economy collapsed in the 1960s, Since then, the Ivory
Coast has accounted f£or 835 pgercent of exports (Sktryker 1974; Staatz 1979).
The drought of 1969-74 saw a dramatic shift in the central government's live-
stock policy. With the loss of an estimated 30 percent of the national herzd
due to the drought itself or cH*ougn forced sales, the government tried to
stimulate more internal marketing to meet the country's internal demand, es-
pecially by the urban population. Secondly, with the severe fcod shcrtfalls
during the drought, grain >»rcduction Secame the paramount focus of develosment
activity.

Zxport taxes were imposed, cattle head taxes were initiated, and prices
were frozen at 1970 lavels. The general shortfall in meat supplies in tae
Ivory Coast drove prices up, and it made more sense for pastoralists to sell
their animals there rather than within Mali, where the support prices were
not reflective of real costs or demands. In order to renuild %he herds and %o
forestall political deterioration in the urdan centers as the real purchasing
power 0f lccal salaries (mostly government-ralated) =egan « 1, %he j3gvarn-
ment 1n 1975 closed its borders to animal exports (Dudois 137 Glauber 13283),
The Ivory Coast turned %o the wezld market 2nd :tougn: frozen seel larzgely Zzom
Argentina and the ZEC (Staatz 1979).
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Throughout this crisis %the Mallan covernment was in no gosition to iavest
in rural development, esgpecially in the pastoral sector wnich received less
than 1 cercent of the national budget. Many donors resgonded in %tae livestcck
sector, but by far the largest were USAID and the World 3ank (I3RD).

I3RD identified iss project focus in 1970 and develcoped it through 2
series of studies done 3/ SEDES and IZMYT, wnica were paid Zor v FAC, Tae
IBRD appraisal team recommended the proJec: in 1974, and it was {nitiated

at
in 1975. 7The project, at a total cost of US317.3 million, aimed (v. 2rojecs
Appraisal Document) to help the herders of the interior delta redbuild =he
herds thcough:

a) introducing livestock extension services and grazing con=rol ia =hree
special develcyment areas;

b) providing imprcved animal health services thrsougaout the Pifian Regicn;

¢) constructiang 70 wells and 30 zonds

d) constructing and managing an acat:oir and aide~drying Zfacilizi

ias at
Mopei-Savars;

e) <constructing and managing 5 livesitck maz4ets

£) ashaollan_“g and managing a 130-na livestzcg and zasture zrial osta-

zion;
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g) providing personnel training and testing a functional literacy program
for pastoralists; and

h) preparing a second-phase livestock project.

USAID responded to Mali's request for help in its livestock sector with
_ three projects and a cadre of experts, at an estimated total cost in excess of
US$50 million. Tnese three projects were designed %o provide assistance in
all major aspects of the livestcck sector, from initial prcduction problems to
marketing, The £irst projeck, Mali Livestcck Development, identified pilot
farmers who would te provided credit for animal purchase. The project then
initiated controlled grazing and develored feedlots. The second project, Mali
Livestock Sector. was designed to introduce range management for 800,000 acres
and 100 new water points. In- addition, it would attempt tsetse-fly control
and vaccine to open new pasturages for more intensive use. It also envisiocned
a livestock~fattening ccmponent.

The third USAID project is designated Mali Livestcck Sector II and hopes
to-put 1 million acres under controlled range management with the develonment
of 200 additional water poinfs. 2gain, tsetse-fly eradication is iapecrrtant,
as is aninmal health. The animal owners are to be organized ints asscciations,
and the hope is to combine controlled grazing with the fodder production essan-
tial for a dry season feedlot.

That all fcur of these projects have run into major difficulties i
Dlementation is to be expected. Mali has all of the difficulties we have
cussed for other West African countries. Cattle management is multi-ethnic,
with the Peul (Pulbe), Tuareg, and Maure =the dominant zastoral ccpulatizns,
but the sedentary farmers also comprise in mass a very large animal-owning
‘group, with a fair proportion of the national herd. The herds of these seden-
tary pooulations cause a major point of £riction in the overall range manage-
ment of Mali., #hile the main herds ace away at rainy seascn pastures, tae
local Rnerds are eating the gresses that will have to sustain the tocal herd
in the ccming dry seascn. Wwhan the transhumant nerds retuzn, %they find not
only that the hcme pasturass are depleted, ou%t tnat the water noles ars not
replenished and are dirty and disease ridden.

Also, as Mali emphasizes the developmen: of 3rain production, wWe have the
same situation of using the Niger river more effeczively tnaz we nave witl Lnhe
Senegal river, More and more land is being taken cut of zasture and 2ut into
irrigated rice. This land is thezefore claimed oy differsnt etfianic groups
practicing differing econcmic specializations (fazmers, herders, and fisner-
men) with ccmpeting residual rignes,

3

2

Land tenure prcblams have emerged as paramount in eacn of zhese a
Yot Mali ig one of t“he faw ccuntries in Africa wizh a well-Zdevalcged
tional, range management Land %e2nure system., We Jave sSeen 2ariler °
the Maure and the Tuareg 1ad pastura-<ontrsol systams tasag Cn owne
wells and general :cerzrizorial claims zased on contes: 2% arms, =re:a
izuca, 3ut Mall pgprasents 435 W13 an wadigencus pianning 2Liort o

ce lJvel 40 Cca2neuzr.las.,

In =he fourteencn century, Peul
river delta area in aver grzatar o
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Toucoulor-controlled State of Tukur. At this time, they most likely wer
coming in small fumily groups in a fashion that would represent our classic
model of a nomadic pastoral society. This would conform to the somewhat
idealized picture we have of the Peul £from the work of Dupire, Stenning,
and Hopen. However, as a USAID social anchropologist, Lewis, points out ir
a seminar paper, the Peul have always been associated in some fashion witt
state organization (Lewis 19738:3). 1In the seventeentn century, they conguerec
the delta, establishing a semi-autonomous state, Macina, which now forms the
administrative Fifth Region of Mali. Congquered villages and villages of czap-
tives, the Rimaibe, became gart of a general economy dominated by Peul values.

As natural as the interior delta region is £for transhumance, it is also
conflict prone. Herds can comiete with each other at fords when .oving out of
the delta a2t the beginning of the rainy season. There can be competition for
pastures, water, and transhumance routes, It is the return trip, however, that
is more likely to prcduce potentially strife-ridden situations. The herds must
leave the northern pastures pefore the water holes to the south dry up. This
puts many herds on the periphery of the delta at the same time. The herds must
wait in the peripheral zone until the pastures in the delta itself have dried
out sufficiently to sustain large numbers of animals, without turning it into
a morass or trampling all the grass into the soft earth. 7To De most effec-
‘tive, the herds should wait until the grasses are maturing before they cross,
Crowding and conflict can potantially kake place at each ford.

cnce the serds enter :he del:ta cthey aust conline tnemselves IO <ne algner
pastures and follow the receding wataer througnout the dry season. The rate at
wnican pastures oeccme availanle and cthe ranges wnlch are dest can change Irom
year to year, depending on the level of flcoding. This again tecame an area
of competiion and dispute as zhe number of nerds and animals increased.

8y the nineteenth century, the lavel of conflict over pasture rights had
reached a lavel severe cnough %that Cheixou Ahmadou, after establisning a nege-
mony over the Peul of Macina, instituted a reform of herding rigats. The
result was a ccde of nerding rights and schedules of herd movement, the Dina,
In the Dina, Cheixou Ahnadcu established £four types of pasturage that would
constitute a grouve's range (leydi) (Gallais 1967). The best Jry season pas-
turage for %the animals of the wnole group was the otourgou. Other outsider
herds were gpermizzed to graze on a group's bourgou for a varieky of rzeasons

’
but most common would be that one group's range was & ::e: taan another's in
the early dry season, and the two would racipreocates grazing rights later on,
Such access is usually accompanied by a paymen: of some sor:. This nas changed
over the years, cut nost nerders will kaep a few extra male animals in a family
herd just for this purzcsa (Lewis 1973).

Cheixou Ahmadou alsc allotted each group a zasture for tae mils herd =nac
stayed Sehind during tnie transnumance :0 tne rainy seascn gasturage. This was
“he harrina. Since nis hezd was exvectad 1o dererioraze v Teing  lafs
sealna 1A <oncacs with tne diseases Zorne v sne inzact3 snas iccaomstaniad
tne z£ains and :ne Ilcoding, :tfe mala Milk nerd aad o oe acved Iurtier away,
Therafore, each group nad 4 zasturage, called ©zenti, wnicn was ZIcc snor:

transnu mance sempaced "o tnat tasken DY zne aain nerd.
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Finally, the main herd (garti) made its movements out of and backx to
the delta in relation to all oth r herds that would use the same ford and same
transnumance route (burtol) as itself. The Dina defined the departure date
and the sequence for each moving group (egguirgol). Herds now left the delta
and returned in a sequence that would take them back to their bourgou (main
pasture) in conformity with the relative date of their pasture being ready, the
route they would take on the delta (gumpel), and the relationships between
the group leaders (dioro).

Cheikou Anmadou undertcok this reorganization of herdiag regimes for two
bagic reasons. The first was to stem the rising level of c¢onflict, and the
second was to strengthen Islam (Daget and Ba 19533). 1In this latter category,
it was an effort to settle the herding populations and to change nomads into
seasonally migrating populations with a home village (ouro). Land was
divided between the various ?Peul herding groups, and, in addition, several
Maraboutic (religiocus) Peul groups were intrcduced and given their own range.

The system prcbably newvwer did work with the precision it appears to have
in Daget and 3a's description. Minor or even major adjustments would have
to be made each year between the varicus groups, depending on rainfall, ZIlcod
levels, or drought. Z=Even so, it provides the mcdel of the operating rules for
cattle movement in the delta tcday. The paper by Lewis descrizes the current
definit:ons of the system for the Jafaraabe egquirgol.

It would aprgear on the surface tnat any project, in order to succeed,
would have to workx within tnis system. while this is certainly true, there
are some difficulties that must e faced. Firzst, %he Dina has been reszend-
ing to a series of pressures at least since the beginning of the Freach colo-
nial intervention. Initially, tne PFrench agreed to sustaia the Dina (Ccn
vention no. 88, 1904). The establishment of French suzerainty, however, also
had the effect of cpening the delta to new groups. Over the intervening years,
Tuareg, Bella, and Maure hawe been bringing in tneir herds. Conflic:ts cezween
the 2eul groups have continued, especially between the aristocrazs, wno wers
descendants of the original founders, and those of the Maraboutic crcups
installed by Cheikou Ahmacdou. A3 the conflicts grew in severity, intervention
became more necessary. Table 2.1 gives the dates of tne major adminiscrative
interventions.

Besides tne conflicts that occurrad setween tne various es ablisned nerd-
ing groups in %the del%a, there wera tne gzrassures associated wita zne droughts
of 1913-14 and 1363-74, B2oth of these brougnat new nerds Lnt the delza az a
critical time. More animals led =0 env1:onmental deterioratic :
pressures have zeen placed cn the livestzck sector and indi
effecziveness of =ne Dina.

po-
n (£

that saw =he estaolisnment of
was extracted for the warz a <.

gu qunc isrigasion 2rojecs aIzer ne war.
ce du Niger ard 135 ¢olonization scnemes {(Cumon:z 371, b
process of gradually duc:ng tne amount < zasturage zvalilasis, of
32ason range (:a ole 3.2

Colonial policy promoted meart prcduction as pars of an eccncmic paciage
private ranches, Then, during wocld War I e
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for~ Meat was alsc neaeded <27 9na Tyawinz TEZ
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TABLE 3.1

Dates of Major Administrative Interactions in Dina

DATE ACTION CAUSE
1904 Conventicn no. 88 establish peace
.y permits for outsiders
9 Arrete
151 £ (1913-14 drougat)
1931 Circulaire 38 . stop fighting
1944 Convention de Mopti stoo fighting
1955 Décret foncier et dominal cultivator rights
1961, and
annually Conférence des Bourgoutiéres current difficulties
thereafter
1969 Ordza de présédance herding rights
373 orérze Se progression d'access change OL encIy cates
TABLE 3.2

Land Use Change in the Interior Delka

LAND USE 1951 1975 CHANGE
Cultivation ) ; _
and Fallow 284,300 ha 446,200 ha +57%
Degraded . -
pasture 190,400 na 1,206,900 ha +53%
Pasture 4,135,300 ha 1,946,900 na -29%
ICURCI: I, Zallzis ingd 3. Zcudect, se

=oral concarnant olus sgecialament .a r3gion
du Zdel:wa centra. cdu MNiger a
AlZort: IzMyT,




69

Since the creation of the Office du Niger there nave been additional
develooment efforts, each of which demands new uses made of existing pasture.
These are Operation Mil for sorghum, Operation Riz for rice, and Operation
Peche for fishing, in c¢ddition to ODEM for increasing livestock production.

In the 1950s Marcel Drahon installed an effective animal vaccinatio

- service which helped augment an already rapidly growing herd. B8y the 19605
the herd had grown to four or five times the size it had been wnen the Dina
was created {Gallais and Bcudet 1980).

The Dina was designed for a relatively homogeneous Peul group holding
all the power. This is no longer the case. The Peul-proger make up only about
20 percent of the population of the interior, which is their scronghold. In
the Seno region to the south, 64 percent of the Peul families have cattle, bout
then so do 39 percent of the Dogon cultivator Zamilies.

In summarizing the difficulties faced by development agencies with the
Dina, Gallais and Boudet cite the lack of any juridical or institutional
legal machinery for handling problems when they arise, When conflicts occur,
there is no set policy; rather, problems are handled on an ad hoc basis, and
there is no precedent frcm one situation to the next. There is a need for a
code to provide predictability., Seccndly, Gallais and Boudet say that there
is a lack of a clezar hierarchy of management for using the rzange, and there is
need for a formal structure of articulation betveen =he sovernmen:s 2nd lzscal
leaders. PFinally, *thev cite the lack of 2nv mechanism Szr including ¢ . '
ers themselves in managing the existing or future pastoral codes.

Gallais and Boudet go beyond criticism, however, and elaborate a mcderan-
ization of the Dina which they call a pastoral code. Their suggested code
is divided into chree major parts: organization of communities of nerders;
territorial organization; and pasture management. They attempt to Set forth
the policy me thanism that will result in lccal as well as regional and national
areas of initlative:

Article 1 of their proposed cocde establishes a hierarchy of responsinilizy
within the interior delta (rifth Region). This allows a coordination o©f the
changes taking place in cultivation {especiallv rice), fisning, and hnerdiag,
and indicates who is resgonsidla at each level., The second article then sa:is
out to define the nature of the pastoral and agro-oasco:a‘ ccmmunities, These
units are recognized on &the basis of existing operational usess of land, ex-
changes of services, 2tc, It recognizes in policy formation that thesa com-
munities will te multi-sectoral and will involve hezders, cultivators wizh
animals, and Zishermen, all using the same territory in overclagping time-space
frames. The basic policy uniz, therefore, is an ongoing resource managemenc
ynit.

Ar-‘cle 3 recognizes the fact that each of these mulzi-sactoral =2aiss
will hawve %9 Rave 2dminisszativa :nd zelizy=making Tlaxizillise tiz-i-riz inz
natiocnal hureaugcratizs I=ougsura. Thezzizrae, niz irtizi: :ssazlosnes lnas
eacn community (in the sense outlined in Ar:icL 2) will have a :zouncil =tmna:
reporzs directly =0 the commandant de cercla. The. situation s recognizad
as dynamic, and zne cocmmunities as initially defined may cnange. The zolicy
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for accomplishing this is set out in Article 4, where responsibility is placed

on the councils themselves to initiate any redefinition, which must be affirzmed
by the governor of the region.

Cne of the problems facing all attempts to create herder asscciations is
the allocation of any power of enforcement. While action is expected of the
. newly constituted social collectivities created by a project, the Jjuridical
functions are vested elsewhere. Herders are expected to give up scme rights
in a range they nave been using in order to reap the penefits of project im-
provemaents, while allowing juridical functions to pass frem their lccal contzol
to some higher level, It is small wonder that such newly created units seldom
survive the project. .

Gallais and 2oudet propose that these juridical functions bde vested in
the communities (as constituted in Article 2) themselves., This is set out in
ticle 5, where tne community council is expected to .assume the resgonsioil-
ity of imposing local taxes, financing their own budget, establishing markets,
hiring their own agents, creating their own procduction, founding zZuying and
marketing ccoperatives, and establisning the fines and rules of enforcement of
pasture usage. The national gjovarnmental hierarchy need concern itself only
with application of national law rather than taxing alrzeady tiain local admin~
istrative cersonnel for decision-making acout things tnat are cetter understcod
by the local populaticn.

che of tne strengtas of tne Dina was %nat 1t ccordinated movemen: and
pasture use rigats tarougnout the incerior delta. This strengtn is presezved
in the proposed pastoral code through the mechanism of e=ach communizy council
sending a representative to form a redicnal council. 7This bedy would be the
level at which any adjudication would taxe place in the transhumance rcuzes.
This unit would replace and serve the function of the now-existing Conféreance
des Bourgoutiéres (see taole 3.l1). ~finally, in Article 7 there is the provis-
ion for the :=stanlishment of a commission of arszitration to resolve those
problems that do not £it within the defined policy precedents.

These first seven articles define the nature of :he ressonsinility units,
~

the sccpe of their zcwers, 3udicial as well as manag ial, andé their relation
to the national adaministration. The next eight art les concern themselves
with matters of territorial organization. ZFor :xanpl , Article 3 estaplishes
the definition of rights of usage and responsinility of management ia Seneral.
Article 9 does tnis Zor the lands of the communities estasniizned in Article 2.
Article 10 does =he same for %thcse landed rasources <nat arze Jeilized =y qore
than one community. Thesea would include zut not ze limized =5 wells, salt
cures, ¢ ﬁession areas, 2%c. article 1l defines the nature of zne use rignes
and rasponsibilizies assoc‘a:ed Wizl naticnai demain--Ior example, pzuslic
range, water ways, naticnai pars«s, and so Isrzua.

Article 12 reccgnizes :tnat traditionally =here nave cean szcial £rouds
that nave nad raestriched access o rascurces, sSuUCh 25 2SCncuered srouzs ol
SuLtivaccrs.  Jhls Aartic.2 3Tates Sna%t 2Ll 3cClal Llavals nave aecuil uza Ti3an3
Lo a mmun-:, 3 rescurces, Any <oSnilicst cartween memcers oI a2 Ioomunliy ara
4 be resolved at zhe lavel of =ne ccuncil, AL30 lefz ar =ne lccal Levé- i3
the zcwer zo determine wne langta of i3e riznt3 2and nels suscensicn lArticle
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13). The next two articles (l4 and 15) cover the types of land contained

within a community and tne use of a community's soils. Again, control and
decisions are vested in the local level.

The last seven articles concern pasture management. Article 16 sets forth
that it is the local council's responsibility to estaolish the annual carrying
capacity. This leaves the local level responsible for its decisions, I it
" makes bad or uninformed decisions, the situation can be rectified in the next
year. The point is that the people using a particular pasture have the resgon-
sibility of drawing up use plans establishing carrying capacity and zhe jurid-
ical power to back them ud. “hey also have (Article 17) the responsibility of
seeing to the marketing of local animals. Since the local arzea has control
over proceeds and budget, it is to their advantage to fulfill the article's
mandate that this marketing be done officially and pe properly codified.

We have mentioned before the problems in the Sahel associated with range
fire. It is necessary, btut it must pe done at the proger time. B8y placing
control over this asgect of pasture management with the local council, any
contravention can be handled guickly and efficiently. Also, this article rec-
ognizes the flexibility neeced, given micro-environmental niches tnat will
differ frcm one pasture to another.

Articles 19, 20, and 21 establish the responsibility of setting aside
some pastures for recovery, preservation of woody plants, and zericdicity of
exploitation. ~Finally, Arcticle 22 puts the leccal ctolicing agencies at rhe
disposal of the local councils to enforce management dacisions.

We have spent more time on this important document DSecause it snould
serve as a model for the xinds of factors that must be considered wnen forming
herding associations with their attendant tenure rights and resgonsibpilicies.
In addition, the authors recognize the necessity of a very thorough Xxnowledge
of the historical, sccial, and ecological frameworx in whica tenure zules
operate. Also, the Project £or a Pastoral Code is in agreement wita %the
guiding princinles set £forth in USAID's Worksnop on 2Pastoralisam and Afrzican
Livestock Development (v. esp. 2p. 6, 7, 10, and ll) and hence rapresents a
building on experience and not a break wWith our current 2Zforss.

This project, if implemented in a pilot 2zone as intended, will have <o
face a numoer of additional problems not addressed in this otnerwise datailed
work. Given the real nature of control in the Malian livestock sectdor, there
will e a very real problem of how to reduce the concenctrations of zower and
prime landholdings that are currently in the nands of a £faw individual Zam:-
lies. Also, an imrortant issue not addressed is wnat &tne seria will ze for
deciding wno gets excluded from tne delta in yzars wnen climate, =2tc,, <ause 2
reduction in the estaolisned carzying capacity. Altacugn mcst of the zower (3
slazed o ras:t at :the lccal council lewel, :als issue iavolves rnaczi ; :
zensnip. Can Mali realistically exgect scome of
one of the country's major refuge ar=as in times o
l4 n.3 l3s2, 1 loncLagengy D.a
i.inaa .zvex. Jliads.y, <03t L5 °
(ceyond lccal zolice), par h
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4. Botswana's Tribal Grazing Land Policy
by Steve M. Lawry

Botswana's approach to problems of pastoral change and development, though
motivated by sinilar problems of opopulation growth, ecological degradation, and
the changing structure of traditional scciety, has taken a distinctly different
path from strategies found elsewhere in Subsaharan Africa. This is particu-
larly the case in the realm of land tenure, or in the extent to which land
tenure is seen as an imporzant contricuting factor to kthe realization of policy
objectives in agriculture and rural development.

A major focus of actention in the livestcck sector hnas Ddeen upon tle
suprosed inhibitory effects of communal. tenure, or the Derceived unrastricted
grazing of individually owned herds upon cpen range, in contributing to low
levels of animal productivity, in acting as a constraint to investmen%, and
in leading to the cumulative deterjoration of tne land resource. The correc-
tive for these problems was to be the Tribal Grazing lLand 2olicy (TGL?), firss
announced in July 1975, after a long geriod ol what proved 2 Ze onily preiimi-
nary planning and negociacions witn donor agencies, 11ncluding tne wWorld 2ank
and JSAID.

The TGL? is a ccmolex folicy and program foc the develiccmen: of commercial
livestock precducticn in 2otswana. At the heart of =he policy is the granting
of exclusive, long-term, leasenold rights to extensive areas of previously
communal rangeland <o cattls owners ccmmanding sufficient capital resource
and management exgertise to engage in strictly commezcial < 2 ranching
enterprises. The grazing policy included a streng rhetorical izment to
equity and fair income distribution, and az least initial pregr
vided that rents jenera:ed oy ranch leases would be invested in
improva the managenment of the remaining communal ranges, still ccgupled 3v
smallholders.

Nearly nine vears have passed since the announcement of %he zol
Botswana Parliament oy :he late President Serezse Xhama. The intervening year
nave =zeen marked Dby the execution of zan elazecrate 3zlanning e
apolied researchn associated wizh the planning exercise has suggested conclu-
sions that challenge tne wvalidity of some oI the assumptions uzon W
policy was built, including those related %o land tenura., In scme instances
research csnclusicns zave jone zeyond =l czd '
mcdels for tenur2 caange sased upon a gercelved czetia2r unde
sccial, economic, and ecolcgical interrelatizmsnizs nat anderpin zastoral
srcducsion,
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rich example of the role of land tenure change as an instrument for rural
transformation. This chapter provides a case study of the IGLP. The histor-
ical antecedents and contemporary assumptions that contributed to tle fozuau=-
lation of TGL? as a gpolicy for tenure change are given close attenticn; Cfor
these bear similarity to many of the assumptions that inform thinking on tenure
reform elsewnere in Africa, and particularly in those countries exgeriencing
rapid commercialization oi livestock preduction.

4.1 The Colonial Z=ra

The antecedents to Botswana's present-day approach to pastoral issues tcok
shape in the colonial period, from 1389 to 1965. The colonial period saw the
necessary modifications and evolution of the sccial relaticns and the estab-
lishment of the market and infrastructure conditions wnich created tne logic
for present-day policy toward livestock development., 32But unlike the axperience
in Z2ast Africa, colonial policy toward livestock generally Zfavored pastoral
production. Recent histories of colonial policy toward livestock (Roe 1979;
Colcough and McCarthy 1980; Cdell 1980) emphasize the widely held perception
of colonial officers of the 1929s and 1920s that Botswana's comparative advan-
tage in export markets lie in livestcck production--and that government policy
should be directed toward promoting that advantage.

Isaac Schapera (1343) oobserved that “tne Tswana do not hoard caccle Zor
mainly social and rizual ends,* but rather orcduce £for a wariety of mainlv
subsistence or market and, on the main, economic purzecses. Althougn cattl
as social currency continued to »lay a :ccle, particularly Sor zurzoses ¢
bogadi, or bridewealth, these custcms did not contribute %o what writers o
the time would charac:erize as "hcarding," or undue accumulat:ion and recention
of cattle for mainly sccial purposes, However, mnost cattle owners sold only
one or two head at a time to purchase essential goods, and particularly grain
during deficit years, and to pay taxes; in other words, "tne zrimary motlive
was tO secure a means of livelinccd™ (isid.:212).

mon (D

Achieving Free Marketability of Cattle, Commezcializaticn of prcduction
had, however, required significant changes in the customary system oI ownerzship
of cattle. Parsons (1977) characterizes pre-marxet relations in cattle in
terms of a semifeudal system, wherenoy chiefs granted usufzuctuary rights in
cattle to xin and wvassals in rewurn £dr thelr political loyalty. Ulzima:ze
ownership rignts resided with the cniels. It was Xhama I who in 18735 harmo-

nized emergent”commercial ampitions of large stcckholders with rignts to trade
in livestcck as a ccmmodizy.

(XKhama's) first actien las znief) was %0 summon =ne lNgwazo =0 the Shosceng
kgotla. To :zde rovyal aeadmen and 0 <:<ie opaclanka vassal ~eacdmen e
renounced any royal rights 2o zhe ownership of zne catzla znat =hey neld:

the cat:le (and zhersfora =he seris witn %hem) were now "zsrivate" prog-
azey, T2 wn2 Tzeztlazi? fhamas incuncad izugeLin .a tae Izeomo I :

wedniimg yad
TTLINT?, ANO LiaTel 20

Xhama latezr claimed: "I was laf%t W
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) struggle hard for my subsistence; a mattor unpracedented in the whole
history of our tribe as well as of the ocher native tribes in general
" (ibid.) ' :
L] L L] L) L]

Parsons notes that, true to expectations, it was the large cattle owners
who gained the most by the freeing of livestock from royal ownership, by real-
"izing cash from sales of cattle and purchasing imported goods, first from the
long-distance wagon traders and later from established European trading points
in Ngwato territory. Furthermore, larger holders used casn to purchase addi-
tional cattle from smaller holders, effectively building up their herds even
further, only now freed from "burdenscme political reciprocities (of mafisa)"
(ibid.:120).

Although chiefs and asscciates faced a loss of political power, their
economic rpositions were clearly enhanced, for the private holdings of tradi-
tional authorities, accumulated by virtue of past prerogatives of traditional
office and kinshin, formed the basis of large-scale commercial livestock
enterprises, )

The less favored had essentially two alternative income-earning options,
arable crop production or labor migration, typically to mines in South Africa.
Each option, or combination of options, was often pursued in concert with some
form of animal husbandry, though for slightly more variegated reascns than the
commercial zreducticn ckhiactives of the larger noliezs. Ior housenolds 2ngaged
in subsistencz &rop production, ownersalip or 4t i2ast acCess Lo cattie was
necessary to successiully plow the arable field. '

Skewed patterns of livestock ownership have given rise to differential
producticn goals, which in turn has nad implications to the framing of live-
stock policy. That skewed ownership patterns have their origins in traditional
social relations has already been noted. Schapera cbserved tnat among the
Kgatla in 1932 *nearly one-quarter of all cattle in the tripe were then owned
by five men: the chief nad about 5,300 head, his uncle Isang 2,300 head, :¢wo
other uncles 300 cattle each, and a prcminent commoner 800 head" (1943:219).
The 1975 Rural Income Distribution Survey (RIDS) showed that cattle distribu-
tion had in the intervening years tecome even more skewed. The RIDS survey
classified ownership by three cohorts, in part distinguished oy the econcmic
goals of cattle production.

The first group is those households that own no sicck, acout 43 percent
of all rural housenolds. This group is highly dependent uron arable crop
preduction and labcor migration of household members to meet the basic subsis-
tence budget. Cattle for plowing must be aired or corzowed, effactively lim-
iting the extent of area aczuallv cultivated. Due %o %he Righer zropensity ©
most nousenoid Leads o aigrace, tnese aousenolds ara often neaded oy lemalas,
"Thus nouseholds without cattle are also charackeristically short of Lazour,
and plcugnhing, which is traditionally resgarded as nmen's worx, is often diffi-

. ~ . -

art =t SlooUsSa LAl AoCam=aer 2

- - ‘V-~'d\.’.. -ad . ous Nt wes - '
-

The second group of Zarmers is tSnose with up 20 533 ne2ad of caztla. This
group accounts Zor acout 40 perzent of rural housenolds and owns acou: one-
guarter of <the national aecrd. Cat:ile ownersiip 2oy =his group allcows Ior
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pursuit of a mixed farming strategy. Land under cultivation is typically
much more extensive than that of the nonstockholder group, and yields per
area cultivated are higher. °“Cn the other hand, these farmers are not wealthy
enough to acquire exclusive ownership of a borehole for watering their cattle,
and consequently have to use the heavily overgrazed areas surrounding communal
water points® (ibid.).

The third group, or remaining 15 percent, owns an estimated 75 percent
of the national cattle herd. ~For this group, arable prcduction may not be as
important in contributing to aggregate income requirements. "This group is
quite small but includes some enormously wealthy individuals including the
President, the Vice-?resident, and many other leading figures in the {ruling]
Botswana Democratic Party™ (ibid.:112).

Differential prcduction goals are in large part a £function of these
differential patterns of cattle ownership, with large stockholders preducing
for the market and smallholders pursuing more variegated strategies, with
beef prcduction for market having less overall importance. Furthermore, large
holders of commercial herds are typically of the same families that held large
herds as social capital, and who generally commanded easier access to land
and other prcductive resources by virtue of their social position. The rapid
evolution of market relations and the associated differentiation of production
gpals have had important implications to policies toward land and water rights
in Botswana. Befora describing &those implications a fuller descripticn of

traditional %enura zulas i3 in crierz.

The Traditional Tenure System. Grazing land in the broadest sense was
and ccntinues =2 be ccmmenal; that i3, group righats, typically wvested In a
territorial chief and later in a Land Board, assured group membezs access to
land for grazing within the confines of the group territory. As is typically
the case with systems of communal %tenure elsewhere in Africa, complex rules
existed, often grounded in kinship arrangements, to distribute territorial
rights among group members and to a certain extent regulate land use once new
territories were fully occupied. 1In the Tswana case, blccks of land for home-
steads, arable Zfields, and grazing areas were allocated by the paramoun% chie:f
on %the basis of ward associations. Land was selected for varicus uses on the
basis of its suitability and its proximity to hcmesteads, An effor=z was made
to reserve areas of more favorable soils for cropland, while more distant areas
also possessing the requisite, naturally occurring water sources wWere sat aside
for grazing. The notion of concentric zones, with quize large residaential
villages forming :he core, surzounded by £ields and their extensive grazing
areas, more or less accurataly describes =he organization of 7Tswana agricul-
tural settlement. The maintenance and continued order of the system <decended
upon the prejorative rignts of the chief in allocating land rigats in nazmony
with this system.

Land for residential and araole purrzoses was allccazed in blocks oy =ne
chitf =o ward heads. The wazd neads in turn would distrisute land o nouse-

“olds =n =he =asis =% -~eed, Tra2sa 21.lz¢2z2izn3 =
€5z ‘nstanc2, 52 ien3s 3% tne o

of other wards. When a 2lock allccacion was Zully occu
would bpe made sy =ne chief. Rights o residencial and

inneri=anle.
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But the borehole had other implications. As btorenoles were exzensive to
drill, equip, and operate, their development within the private sector was
typically limited to thcse who could generate tae investment capital, usually
by sale of a portion of the herd, necessary to cover the cost3s Of porenhole
develorment. Furthermore, the prcduction advantages that borehole ownersaip
afforded contributed to an 1increasingly skewed distribution of Llivestock
_ownership. In the larger tribal territories, most new bdorencls devealopment
was concentrated in the relatively unsettled sandveld that, in contrast to the
mixed livestock and cultivation activities of the densely settled hardveld
became almost exclusively <devotad to cattle prcocduction (Scnapera 1343:249;
Hitchcock 1930:3; Roe 19380:439).

The preceding has scugnt to %trace the pre-indezendence antszcedents %5 tne
framing of tenure policy, esgecially with raspect to grazing land. Higaly
skewed patterns of cattle cwnership, grounded originally in traditicnal sccial
relations, were ;rese'ved and exacerzsated Ty tnhe cumulative sut diffsrential
effects of relaxed market restrictions, drought, and new water-lifting tech-
nologies. More inportantly, skewed ownershlp gatterns ccnt:ibu:ed =0 the

emergence of differential livestceX producticn strazagias, =h smallnold
pursuing a mixed crop/livestoc< strategy, their small :a::le nerds providing
milk and a zcol of drcught oxen, and the occasioral animal £fcr sale, while
large holders come to produce primarily for the marker. The widespr=zad intro-
duction of the borenole, particularly in previcusly uncderdevaloped grazing
lands on =zhe =edge of =he Zalanari, ascrized de Zactc land rigats o those,
cypically marcrxec-orienced stccxpnoiders, wno uncer traditional tenure  law
already enjoyed wvirtually exclusive rignts to oorencls water supplies. The
social, economic, and to a certain extent spazial diffarsnzliaticns %tnaw 2

m
”n
w

f o

~1
retween a predominantly traditional producticn sectioc and an emergent, entre-
preneurial, ccmmerzcial teef-nroduction sector (wita strong fies to tae zZolis-
ical and future administrazive elizes) provides the essential zolitical :contex:

to the framing of new land tenura policy during :tne zes=-indercendence ara, =0
which we ncw turn.

4.2 The Evolution of TGL?

Independence was scon followed by imgortant changes in land adminisctra
tion, reflecting =the new £freedcom Zor exprassion of the c‘a-ns 0Z nacticnal
constituencies. Parson has de
tswana as representative of "a coalit:ion o
committed to a procgramme of :

non-racial demccratic state” (cited in 2icard 1379:253)., n 13282, 2ar’liamenc
passed «ne Trizal lLand Act, wnich provided Zcor tne transier oI land ailccaticn
functions frcm cniefs =0 new administraczive zedies, Sistrict Land 3cards.  Tne
astaplisnment oI land ctcards did nct involve zne ccnversicn oI TUSTOMAIY LSOl
in land. <Chiefs wera in fact ofzesn rerained as memcers and 3cmatlines as chalrl-
men of Zistrict lLand 2cards, aad zneir networ4 2% village na=zdmen 423 3Tllil
neaded <2 advisze =n lccal zustwcmary allccazicns. Land zcaris wer2 meant tra-
2A1nent.y 0 28 acmialscrative oQies; IS nave tne cenefit ST the racul3is2
oJcofessicnai ana acminiscragive cagadsiliiies, Lo tae Itra o tralnec stall,
=hat caiefs, it was Z2l:, coulid never zrcvide., In 3 Tassr fansa, lanc zcaris
were seen as a solition 12 zerceived gcrodolems with wradizichnal allzcatiin
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procedures, considered too inefficient, inexact, and potentially unfair to the
less well-connected or influeatial mempers of the tribal community. Loss of
direct conrtrol over the land e‘lcoccation apparatus led directly to aa even
wider loss of influence of traditional authorities in the public affairs of
the tribte, perhaps to the extent that certain functions, particularly in the
ar.a of law and order and lccal judicial matters, have been inappropriately
downgraded.

Considerations of individual ties to ward, community, and place tcck on
less importance in land allccations now made oy professionally staffed land
boards (civil servant staff for land board cadres were drawn from a unified
local government manpower pool, and were assigned without regard to tribal
affiliazion). While traditional land allcca“ion prccedure had bean pozh a
legal and a territorial expression of individual rights, tased upon Xxinsnip
relations and drawn frcm group rignts, the inherent neutrality of land coard
procedures to these gquestions telow the most general level of tribal memoer-
ship have contributed to a sharp decline in residence and £ield pattezns
raflective of group %ties. One effect of this, though ccntrary to what was
intended by the rationale of the Trihal Land Act, has been tic potential loss
of an important institutional form, :the local sccial territorial association,
for organizing and advancing public policy in the areas of resource use and
land use planning.

On a political layel, the =ransier of cthe land allscation function fccm
cniefs to land oocards, ccnceived as socially and politically neutral adminis-
trative units, nad important implications to the evolution of Zotswana's land
and tenurial policies. Of greates: imrortance was %he dramatic diminuticn of
the real and potential ability of chiefs to use control over land as an in-
strument of wider political influence. Althoughi *the government was loathe 2
alienate chiefs ogenly, it was determined %to convey %o the zZublic an unambig-
uous sense of where power and authority Lz alter indepencence. While -ne
chief's administrative responsizili:ies with rescect ©o land were transfeczad
to land hoards, their less oovious but ultimately acra important prezcgacives
to mak2 land zolicy were now reserved Zor tne AMinistar of Local Government and
Lands and the Cabinet. The Trinal Land Act explicitly provides tnat on macters
of policy, land ooards will act at the benest of tnhe ainister. Land zoliicy,
then, became the virtually exclusive concern of =he central government.

The Tribal land Act of 139638 for all intents and pursosess resolvad a
potentially critical golitical complicacion to the framing and even=zual imple-
mentation of any Zfuture land colicy. The zower %0 make land zolicy was now
clearly in %he hands 2f centzal guvernment elizes. And %he Land zsoards thea-
selves prcvide? the acdministrative and organizaticnal aeans fcc implemen
policwv, The lribal Land Act was a critical ' ' :
tional arrange:;2:a%s and channels away frcm ou
of pcwsz, toward mcdern-sectsr elltes, Zossess
outlcocoks, and less =ied 0 constraints of rec

” A .
charactaristic of leadersnis roles in custcmary sccley.,

-
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izzrl :ugges:3 inat, =T ..cepencence .1 L399, 4R SCLizlfaL 3ing zhe
administzativa elites were Zaced wita TWo najor cuesticns: wnat was Ile Sroper
institucicnal relationsnip cestween %the ca2ntral jovernmeast and tae districss,
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where policy was to be carried out; and "what rural development strategy should
the central government adopt, considering limitaticns of rcescurces and tae
ideological preferences of scciceconomic elitas?" (Picard 1v79:283), The
establishment of land boards was the answer to the first question, at least
in the area of land policy. In terms of the second guestion, we have already
traced the broad historical antecedents %0 tenure change to the evolution of
.differential livestocck production strategies, a2nd to the widespread adoption
of deep borenole technologies by large stockholders, which, in relatively
unsettled sandveld areas at least, gave rise to de facto rights to areas of
grazing land. Given this broad background, what were the contemporary, post-
independence £factors which contributed to the £raming of land deveiopment
strategy?

Land policy was the product of the interplay of a numpber of ccncerns,
interests, and often conflicting national policv objectives. At the risk of
slightly oversimplifying rthe essential concerns of the zolicy-making prccess,
most of the subsequent debata centered upon raconciling the preeminent goal of
increasing national income through the progressive commercialization of the
livestock sector with the desire to preserve opportunities for the widest
possible participation of the =zural population in livestocck oreduction.,
Inherent, howewver, in most of the remedies suggested for assuring sustained
and increased commezcial prcduction were management practices and private costs
which presented hnighly effective barriers to the participation of the great
nmajority of smallholders, and to those who pursued mixed farming scracegies.,
One of tne most consistently advanced and evencually most impgoctant aspects
of the land policy was to involve a shiftc in land tenure £rom ccmmon Ddroperty
grazing to exclusive rights of individual or group associations to specific
areas. "Privatization" or "individualization" of land tenure in the grazing
sector was seen as a necessary first step to accommodate a number of larzgely
physical improvements, such as £fencing, and to create the conditicns for
improving range management and productivity on a sustained tasis.

Virtually all assessments made of 2otswana's eccnomic future in the early
1970s shared thrae, interconnectzd themes: livestock was the bdasis of =the
rural ecconcmy, the major source of subsistence and cash income for the greatc
majority of che rural ropulation; livestcck represented zotswana's single most
irportant export base, and despite the increasing relative contribution of
minerals to national income, livestcck promised to provide a long-t2rm and
well-distributed source of export income; and tne status quo and £future gains
to be realized in the livestock sector were thrzatened Dy an ‘ncreasingly
degraded land dase, in lagge part attributadle to antiquated ccmmunal tenure
arrangements. Most observers agreed %that unless steps were ta<en to correct
the tenure proolem, 32otswana's valuaole livestocx  base would ce suojectad
to cyclic, drought-induced £luctuations in output, accompanied oy a generzaz
decline in range oporcductivity and ever-increasing maldistrcisution ©f tae
national herd.

Perhaps the single most influential centridutisn <5 =he framing =f 7razinc
poiicy was a consultonny undertasen in 1372 oy economists Recert Chamcers and
Jdavig Feldman, Financed oy =ne Ford Fsundaticn, =the coasuitancy aad 3 oroad
mandatea %0 assess =ne main constraines and cpportunizias Ior ruzal develogment,
and -o make recommenda:zions Zor a ccmpranensive rural development stracagy. A
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key conclusion was that "livestock is, and will continue to be, the main basis
of rural development in Botswana,” and the central, unresolved issue was how
to "achieve production on a sustained basis, that is, how to ensure that the
two main natural resources used for livestocck--pasture and water--are not so
depleted as to restrict production in the future" (Chambers and Feldman 1972:
55). The resolution of a numoer of subsidiary technical and economic issues
- constraining sustained livestock development was considered "critically depen-
dent on evolving new methods of land tenure" (ibid.). Before needed pasture
management practices could be adopted, certain institutional arrangements which
governed access to land must be reformed.

We believe there is an inherent contradiction between the present insti-
tutional structure of private herd ownership, communal land contreol and
the sustained development of the livestock industzy . . . . The intrcduc-
tion of pasture management requires generally that those resgponsible for
the cattle are also responsible for the pasture used by the cattle. This
can only be achieved effectively in the tribal areas through changes in
the tenure structure to enable pasture rights in a piece of land to be
identified with an individual, a defined group, or a resgonsible organi-
zation (ibid.:57).

Chambers and Feldman were not insensitive to the implications of tenure
conversion in communal areas upon smallholders.t "Such cnanges have major
implications, particularly in terms of income distribution =nd ooportunities
for increasing herd sizes" (ibid.). Small farmers would have to be organized
into viable production units, perhaps qn the model 2f 2 icint stcek <cmpany "in
which each member has a right in share proceeds but does not have any individ-
ual zights to any animal® or througn group ranching arrangements, wheceby in-
dividual herds arzs managed collectively, with stockholders covering costs in
proportion to the size of their holding while retaining marketing and other
prerogatives. 3ut unless some means of cooreration were found Zor smallholder
participation in commercially wviable, restricted tenure, pasture units their
survival in an increasingly competitive, more costly, and restricted access
production system will, in cthe long run, e doubtful.

If such institutions do not emerge then the long-term participacion in
the livestock industry by small ne:sd owners will become increasingly dif-
ficult, 'Without such co—-operation -he national herd will divide bpetween
the expanding, managed, large herd developments, and stagnating, sunsis=-
tence-pased small herds maintained on progressively reduced pasture re-
sources (ibid.:39).

That the zotential for widesoread alienation of smallnolders Er
inccme-~earning oprortunities was already evident in current %trands d
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unnoticed by Chambers and Feldman. Publicly provided boreholes were being sold
at low cost to individuals and syndicates, where "the net effect nas been to
provide cheaper water to fewer, better ofI people, wnile sgqueezing out scme of
those with smaller herds, forcing them to move to the already overgrazed areas
near communal water supplies® (ibid.:117). Proposed tenure changes, in the
absence of safeguards and redistributive mechanisas, would undoubtadly lead
. t0 widespread landlessness, and in the absence of readily attainable inccme-
earning opportunities in other sectors of the economy, widespread rural iapov-
erishment. ZPor these reasons, Chambers and Feldman argued £or a "balanced”
approach to land development, involving trade-offs between maximizing income
through creation of larger, more efficient herd sizes; improving management
practice through tenure conversion and associated tacanical improvement; and
maximizing income distribution, by promoting smallholder parcicipation in
large-scale ventures, and by’ redistributing rents generatad by leasehold
operations o those unable to participate (ibid.:123). Chamoers and Feldman's

recommencded land policy rested ugon two basic principles:

. « «» the identification of individual stcck-owners or of groups of stcck-
owners with exclusive rights to particular land surfaces, (ibid.) and,

That wherever an individual or a syndicate acguizes exclusive grazing
rights, the tribe and community as a whola should be ccmpensated (ibid.:
125).

-

Ancther inpcrtznt reccmmendaticn 2f the Chambess and TFaliman sazcrs :has
became a key aspect of govecnment stracegy was the notion of land use zcning,
initially involving fcur castzgorias (inid.:133-34).

1) Reserved land would be areas currently not utilized, to De set aside
for future use, and reclassified among one of the following categories,

2) Commercial ranching areas would be areas unsuitadble £cor arable pro-
duction. "Tenure would be leasenold, with payment of a rent, and
ranchers would be aligible for National Cevelopment Banx loans" (izid.:

134).
3) Maxed farming areas would have a high procorzion of land sulitaole for
crop production as well as smallholder livestock gzroduction. “Tenurce

would be leasenold, rcerhaps with payment of a rent wnicn aignt 2e suo-
ject to a rent-free 'allowance' of a certain standard acreage £or =ach
housenold," i.e., that area of land necessary o supporft subsistence
production (inid.).

4) Communal grazing areas would ©be areas near wvillages
communal grazing or coogerative rancnes. "Tenure would ve
Withcut gaymenz of rant, and wicn suosidized sezvices and inputs.
Louis Picard, in nis de%tailad study”® of =zhe ra2lationsiip
triate adviscrs and adminiszrativa e i j

2. louis A, Picard, "3ureaucrats, Zattle and Punli
Changes in 2ctswana," Ccomparative Political 3Science (Wint
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grazirg policy, argues that the main outlines of that policy had in Zact
already heen determined and enunciated in a Government White Paper” published
in March 1972, a year cefore the Chambers and Feldman mission.

By 1973, (and previous to the Chambers and Peldman mission) golicy direc-
tions had been set, though nuances of policy remained to pe fleshed cuc:.
Of the three choices availasle, two were unacceptable politically. The
first choice, radical redistriouticn of the land and a retention of ccm-
munal land use was unacceptable to the nation's sccio-a2conomic elicze.
The second choice, rapid commerciaiization of all land was colizically
unacceptable for %the vast majority of rural Bat3wana wno were %the corner-
stone of Democratic Party. supgort. Government's cnoice in the saort run
was to maintain the status quo in areas close to the major villages wnile
providing for ccmmercialization of land in the west" (Picard 1980:17)

Commercial interests were elite interests, and Picard's central thesis is
that the policy as framed zore little real zolitical commizment to income dis—
tribution, or for that matter to range conservation, but was rather concercned
with the creation of the legal framework and the extension of financial assis-
tance necessary to advance essentially commercial interests, "At the heart of
the new policy would bDe the creation of commezcial land” (inid.). What govern-
ment thinking had lacked and the consultants nad provided, however, was wnat
Picard charactecizes as a "rhetoric of policy” necessary %o sell an essentially
commercially nriented molicv %o a much wider zoli%ical ~onstituency.

In May 1973, government issued a response to the main recommendations of
the Chambers and raidman cegccrt. Government, gpredictacly, accepced Lhe rfac-
ommendations for £fencing and granting of exclusive rignzs to "individuals or
groups drovided ncbedy else has valid claim over the areas :aey want to fence
and can supgort their claim with evidence %they have used <wne landéd in recent
vears, or have the capacity to use tne land in the future" (Botswana 1373:6,
citad in 2icard 1330:19).

I- addition, gcvernment macde two other provisions, TFirst, fen cing was
also to be allowed to a limited extent in the ccmmunal areas (nearzr toe
major villages) by syndicates as well as by other group nd nrganiza-

tions. Second, those wno leased commercial land wculd :tlll ce allowed
to keep a certain numZer of catile in the ccmmunal arsas. Chamncers and
Feldman had argued that these who leased ccmmerzcial land should ze re-
quired to remove all of tneir cat:zle excepst zn0se zcrrcowed Sy otners
(mafisa) Srcm <he communal areas., The White 2ager of 1372 cn the otner
hand in effact gave wealthy cat:le owners =he Zest of 3zcta 3y3tems of
grazing (Picard 1380:20).
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As would be expected, t=he language ci :zne forzaccmiag
?aper descridbing zhe new grazing zolizy wculid adcpt :ne
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group ranch development, trek rtoutes, livestock related research, and for
ranch manager training® (Carl 3ro 1982:(3):28-29).

The mecdel ranch envisaged by the policy will supgcort a herd of at least
500 cattle (400 livestock units), considered the minimum necessary to generate
an offtake sufficient to £inance private water cdevelopment and other ranch
. costs, That there were few privately held nerds of that size outside of the
small (but eccnomically important) freenold production sector did not discour-
age project planners., Sufficic'.t scale of operation would bte acnieved by
amalgamation of smallholdings into large herds on group rancaes. Largely
negative experience with pilot group ranches was becoming known to projecs
planners only during the final stages of TGL? design.

Virtually from the time »f the formal announcement of the TGL? as govern-—
ment volicy, planners and policy-maxkers have been concerned with the.proolem
of how to extend assistance to small stcckholders within an overall policy
framework oriented to the commercial sector and attendant assumptlons concern-
ing such things as scale of operation and management practice. Eventually,
many came to realize that the model of the leasenold commegcial ranch was not,
with rare exception, a realistic cr appropriate prcduction medel given the
overall land and labor use strategias of rural smallholding households. MNew
policy paths were charted in the areas of extension and farmers' organizations,
land use planning, and cooperative resource management tnat took more realistic

.

account of real world constraints and ouilt upon the lLessons of past mistaxes.

This secticn examines some of the major efforts at smallholder livestock
devaelocment in ccmmunral areas undeztasken sincz 1373. The paser fccuses on ncw
new policies and strategies have dealt with the overarching problem of improv-
ing the management of pastureland under circumstances of communal land tenure.

.

The ZEnvironment of Smallholder Prcduction. What is the environment in
which smallholders of livestock develop their economic strategies, and how does
this affect the applicaoility of TGLP prescriptions?

National data on the distribuzion of livestcck holdings rzeveal a aignly
skewed pattern of ownerzship. As indicated in the £ollowing tanle, in 1980
about 45 peczcent of farming housenolds owned no oc fewer tnan .0 nead of ¢
while an additional 34 percent neld between Ll and 40 head. Only 21 pe
of farms held more than 40 head of cattle. As suosegquent daza will inadicace,
the approximately 80 percent of farms holding fawer czhan 40 head of cattle
pursue livestscx .production strateglies that do not confornm to the preduction
behavior raquired for widespread adoption of TGL? prescripticns. Taole 4.1l
reveals +the relationsnip betwesn increasing preducticn cf Zcod cress and in-
creasing herd size,

As would be expeczad, 4%he fZreenold, or commerzcial sec
disproportionaze share 2 market ofiza ile cac:ls hneld
ancarprises representad acout .5 zer
33 cercent of 3ross cantle sales wera asttridutanle o tne commer
Monetneless, the %otal mar<et share cf = lad i
impressive, and incceasing at a Zairly rapid race.
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management needed to sustain the desired growth rate, especially during the
calving season. Most smallholders (and especially thc.e owning fewer than 20
head) find themselves tottering between marginality and possible self-sustain-
ing growth, though "it seems that a combination of management factors, econcmic
pressures and natural disasters tend to erode the viability of the small nerd"
(ibid.:4.77).

The important point is that a herd below a certain size, preliminarily set
at 20-30 heads, is difficult to manage well, because it cannot provide its
owner with enough to live on; therefore, he tends to make excessive de-
mands on i*%, and he usually lacks the raesources to care for it properly.
It is a vicious circle, a poverty %rap, in wnich men and cattle are caught
(ihid.:4.78). .

The Carl B8ro study provides an extremely useful mcdel oI the evolution of
management strategies through the family life cycle, equating age and general
social and occupational status of the male nousehold head and stockowner with
changing herd size, lacor use, and investment and management stratagies. Dur-
ing the "early pnase®” of family and herd development, interest is £focused ugon
maintaining at least a modicum of herd growth in the face of the xinds of high
consumption pressures common to supporting growing households. For amany the
aim of herd accumulatiocn, bougnt at the price of years of austerity at hcme and
savings from migrant wages, is eventuallvy to leave oaid emplovment 2nd raetuzn
to the rural homestead. 32v age 40, most men have lost the strceng=h I2r h
labor and are looking to return nome permanently. “FPor this to be possiole,
thevy should alraady have laid the nasis for their livelilhced, 2ad ZIzr ta
jority the possession of an adequate herd is the only feasinle basis for an
indezendent living® (ibid.:4.33).

Those herders wno enter a "mature ghase," very rougaly defined ian the
study as that group whica can secure an "independent living" frzcm their nerzds,
at present constitute a small minority of herders. Many aspire to this status,
and, once achieved, the herd owner may adcocpt a "traditional" or a "commercial"
preduction style. But the orientacion adoptad--craditional or commercial--is
less a function of acktual herd management practice (from the zoiat of view of
calving rates or nerd structure) %tnan a macter of willingness %o maxe exgendi=~
tures on livestock inputs and to make planned and Zairly regular macket sales.
Commercial herds nave a higner ofZtaxke than trad.tional nerds not =ecause po-
tential offtake (in terms of comparative nherd growth) is significancly greater,
but because commercial herders are predisgcsed to realizing a higner prorortion
of ovzarall inccme f£zim market sales than are %traditional hnerders. The study
draws an instructive distinction Dbetween the gzroduction orisntations nheld oy
"traditional® and "commercial" nerders in tae rnoniraenold seczor.

Moreover, the zrecduction of cacile specifically Zor the narket is a sub-
sidiary aim to the provision of milk, draugnt cower, bogadi cat:ile Zor
a2 son's marciage ior 2ven 2 sacond wifz for sna twner' . 2 Inira 2% wvaalih
against the 2oming 2% awvil 4avsg, =he 30c’al szarus asscceilatad vitn 3 well
estaolished nerd, the apility =o aelp ceople wizh lLcans oI cattle wnen
they are in need and =ne sneer delignt 2of owning caztle., The aoilizy =0
select one or more animals :Zor sale without significantly reducing =zae
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herd's capacity to provide for these needs is also valued, but that is
the function of stock which are surplus to immediate needs, not of stock
reared specifically for the purpose. Cn the other hand commercially
oriented herd owners are those who are prepared to spend money on their
herds, both in terms of capital ianvested (e.g., breeding stock, kbulls,
borenoles, etc.) and of recurrent costs in the exgectation that they will
reap the benefit financially and in the growth of their herds. They often
share the objectives of the traditional owner, thus enjoying sccial and
aesthetic as well as pecuniary rewards (ipid.:4.353).

TGL? failed to incorporate the circumstances and logical implications of
smallholder livestocck procduction into its prescriptions:

1) Livestock production orientations ameng smallholders are diverse
and utilize livestock as inputs into tae farming enterprise, for sub-
sistence, consumption, a depository of savings, and as a marketaols
commodity. Herd management styles are for the most part not consistent
with the conmercial medels zosited by TGL2. This has implications %o
policy assumptions concerning the willingness or ability of producers
to incur the kxind cf capital or recurrent costs envisaged 3y commercial
models, and to adopt the xinds of herd management strategies raecom-
mended to maximize beef production,

2) The TGL? ranca mcdel is a rather idealized cdevalopment zackage that
a priori requires relatively nign levels of commercial =2££iciency
wnicn are necessary to finance the capital improvements, wnich in turn

- promote the desired higher beef producticn levels. In fact, the eco-
nomics of commercial beef production on the TGL2 mcdel may never
favor the circumstances of the smallholler, insofar as it is generally
agreed thz. holdings under 100 head cannot achaleve the economies to
finance privaze water develorment and other inmprovements necessary =0
achieving the measure of land and herd management contzol tnat would
make ccmmezcial preduction viable ¢wver the long run,

3) ®"The distinction . . . drawn between 'traditional' and ‘'commercial'

hetd owners applies mpore %o their metheds of npanagemens and o
planning of sales %aan %o their aztitudes towards tne mar<et as such
0f to their levels of offtaxke” (Carl Bro 1532:4.328). 3mallnolier

not consider the marxet unimportant. 2Rather, they ar2 constrained
producing exclusively for the marxe= oy otner demands on tne herd
by the fact that small ae:d siza precludes realizing mcre znan a
fraction of toral inccme requirements from cattle preduction 2
Small scale and tne dispe nerd uses that resu i
undercut %tne chances o : '
for self-sustained 3
and 40 head., 3Zven =
of%en act tO "keep down exp Y
ments in waze: develczment and range ilmproven
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It is not an option to hope that smallholders will somencw adopt TGL? ranch-
style solutions on a smaller scale., This is not to suggest that the develop-
ment of livestock policy should be put in abeyance until the industry restruc-
tured itself along lines more amenanle to conventional zolicy prescriptions.
‘Rather, it suggests the need for a less deductive approach to the problems of
smallholder production, and tne design of policies more appropriav- to the
- specific conditions and problemns of that sector,

The most cursory examination of the circumstances of smallholder produc-
tion would indicate that the priority concerns of the sector lie less in the
area of increasing livestock preductivity and ourput than in issues related
to range management and conservation. Overgrazing and range degradation are
encountered throughout the communal grazing areas of eastern 2otswana. Losses
of cattle due to localized drought are common eacn dry season in 3otswana.
More generalized drought, such as those =zhat occurred in the middle and late
1960s, has devastating national effects. An estimated cone-third of %he na-
tional herd was lost between 19435 and 1967. In addition %to ceing an epnemerzal
condition of below-average rainfall, drougnt under cizcumstances of overstock=-
ing has long-term implicatzions to the respurce base. The ecology of pasture-
lands is permanently degraded o lower levels of nazural prcduccivizy with eacn
successive drougnt., )

Instability is the dominant feature of smallholder prcduction because
aggregate nerd size surpasses %the carrying capacity of tne communal range
during pericds of lcw resource oroductivity., Individual nherd ownezs are aizher
unable or unwilling to coordinate their range use decisions such that carrying
capacity is not exceeded or that an aporopriata resgonsa /destccking) san
made in time of drought. Conventional approaches to
exacerbate the situacion.

How in this environment, and given smallholder strategies, can communal
resource management in 3otswana be improved? The question of devising vianle
range management strategies for the cocmmunal areas hnas precccupisd policy-
makers and planners virtually since %the inception of =the Tribal Gra
Policy in 1975, %e can categeorize most "communal develscme:. " efioct
three differing agproaches: incremental group develcpment, 3Sest repg

-

zing Land

by the gradualist extension approach of tae Ministry of Agricul-ure; ccmmunal
area land use planning, £fcstered mainly oy cthe Ministzy of Local Government
and lands; and what I call here models for tne collective management <£ ccomau-
nal grazing land, represenzed by a £few special land us2 zlanning efforcts and
consultancy regorts. Altnough tne f£irst and seccnd tyze of aporcacn are more
of the mainstream, the <nird acproacn has aengenderad widescread interest and
speaks wmcst directly to the long-%era scoblems c¢f smallnold srzduczion in

s ar
communal azeas, 2nd specifically %o tne cuestion of acw smallhcldaz
wnicn fzcm twne point of wiew of land szilizatisn raguiras 3 H
tanure, can se zagulated sO as o accommedate La2scurce manhagement
tion) zbjectives. In odroader :tarms, =ne guestion is ciassical
~ne nasure of richts, orivaze sr 2cmmunal, 2f£f2c% sne nanassment 2% srcazing
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output, resource distribution, and equity, the debata in Botswana has been
expanded to include the comparative outcomes of differing tenure models on
resource conditions. An important argument advanced in favor of TGL? (and
other privatization models) is the assertion that assigning private rignhts
in land is a necessary precondition to achieving individual resgonsibility
for resource condition. Under individual tenure, the cost of abusing the range
.. will be fully assessed against the user, and his rights in grazing will be
limited to the territorial unit over which he hd¢s exclusive jurisdiction. This
tenure, it is argued, will lead to two desired outcomes. Herd management will
become more efficient in terms of the ratio of inputs (grazing land) %o outguts
(cattle) because the full valuation of grazing costs will now be made against
the individual prcduction unit. And, second, the manager will Zeel compellad
to requlate the intensity of resource use so as to ensure sustained production
of grazing. His options for exploiting grazing at a less-than-cost price have
been finally constrained.

But assignment of individual smallholders to discrete areas of lana is
not feasible. Private grazing lands require individual water supplies, which
cannot be capitalized by the medest ofZtake of smallholdings., Once agaiz,
market off:ake from most small herds is no: planned to meat a steady stream
of variable costs associated with livestock production regquirements per se,
Sales are typically undertaken in response to extraordinary or irregular cash
requirements, and every effort is made to keep variable cosis asscciated winh
herd management to a miniaum. fFinally, even nocmal, seasonal variacicns in
rainfall require a mucn more extensive grazing range %nan could te Zeasinoly
accommodated by private grazing tenure., Private tenure would actually limit
optimal utilization of the range, or would entail enormous information and
transaction costs to permit anything like the easy adjustments to available
grazing now accommcdated by ccmmunal tenure. Indeed, TGL2 dces not regquire
universal transformation of %tenure rights. Tenure in crowded ccocmmunal grazing
areas will remain communal. But the rationale in Zavor of a new normative
model of commercial preduction on privatized land strongly implies that commu-
nal tenure is an obstacle to eccnomic develcpment and innherently deszructive
of the resource base,.

In recent years, several planners and adwvisors have argued for medifying
the communal tenure system to allow Zfor stricter protec=ion of the pubdlic's
interest in sustained natural pasture prcducticn wnile assuring continued
access of smallholders to the range. YNot to worx toward imaginative resolu-
tion of communal tenure proolems, it is argued, eif=ctively ccndemns the vast
majority o’ livestock enterprises to low levels of preductivity, asnd preoaoly-
to chronic instability in individual nerd sizes. Cesigning feasinla mcdels ZIor
collective management of <ommunal areas has proven, in Sotswana and alsewners,
to be an extremely difficult undertaking, appropriate to the =znormi:iy of tae
problem.

a
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Most approaches to the proplem have Segun witn tne assumption Inat &
main challenge is one of identifving existing or consstruicting new sccial iast
tdtlonal locms, at cne Level OLC tne ilocals Icmmunlsy, wWALGn 20ssass the soC
legicimacy and can apoly tne sancticns raguired D 2nIdrce fange 4352 cSontl
and management standards., The Carl 3ro Consultants r220¢: Drovides 2 sygi
statement of the proolem and tleir rather general soluticn.
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essentially technical problem of reforming administrative and allocative pro-
cedures, so that desired stocking rates are achieved. For Gulbrandsen, circum-
stances of identifiable self-interest in range conservation at the level of the
household must first appear before collective action can be pursued, or before
external sanctions for resource control beccme politically tenable., Gulbrand-
sen postulates two preconditions for pursuing local-level stock controls: the
achievement of a widely held perception among stockholders that stock controls
"will pay off, relative to the likely devastating losses resulting from in-
action; and the assurance to farmers who adopt stock-control measures that
they will not "be carrying costs from which uncooperative farmers will denefit”
(ibid.:227).

Crucially, the assessment of payoff will vary from farmer to fazmer as,
once again, farmers pursue a variety of income-earning strategies, with the
relative importance of livestock varying significantly in its conkrizution to
individual household budgets. Because control mechanisms wnich would provide
the assurance of the second condition themselves involve costs, eacn and every
farmer "is likely to &try to ccmpare the profitability of adapting an individ-
ual strategy to a strategy involving participation in a ccmmunal organization”
(ibid.). The matrix of cost and benefit factors would include: the degree of
overgrazing; the number of cattle a man owns (the more cattle, the greater the
vested interest in local pastures); the size of the pasture unit utilized and
its territorial coincidence with a pgotential coordinating institution (the
larger the territory and the greatar the aumper oi cattle owners, the greater
the problems of ccordinaticn); :the nousenold's dependence on animal nusbandrv;
and %he avallacility of =manpower (ioid.:227-28). Gulbrandsen ewvaluates in
turn the factors noted above, only to reach unpromising conclusions.

a) Because overgrazing is concentrated around water points, and GCecause
there remain effectively utilized but not overgrazed areas nearby, few
farmers "express recogniticn that their area as a whole is over-
grazed” (ibid.:223).

b) The majority of livestock holdings are very small (in Southezn Dis-
trict, 51 percent are fewer than 30 head), underlining the £fact that
though cattle are critically important as a source of income and a
factor of production, other aspects of economic life (for instance,
arable agriculture, labor migration, housexkeeping, fccd and beer Dro-
ducticn, etc,) compete £or the household's atzention. If anytaing,
the demonstrated anility of cat:tle to prettiy much fand Zor taemselves,
and of to course raprcduce themselves, has given rise to attitudes and
practices that tend to detract from gccd animal husbandry. Otner sas-
toral groups in Africa, less incagrated into a wider networ4 of aco-
nomic activity and lacor~use demands, wculd licely be dismayed 2y =tae
apparent lnattenriveness many T3wana Zemonstrate :sward nerding.
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any significant extent on animal husbandry £for consumption” (ibid.)
Hence, the overriding economic interest and the obvious payoff presumec
necessary to voluntary organization would appear not to exist.

Gulbrandsen concludes that ". . . as far as the interest of the management
units themselves is concerned, we can say that currently the conditions for
' spontaneous organizational processes and so-called group formation are not very
favourable” (ibid.:229). Gulbrandsen then sets aside his practical skepticisn
concerning the current structure of incentives at the level of the household,
and turns to the question of what political and economic resources might be
mobilized to encourage cooperation for range management in the long run, and
what institutional framework might be devised to better regulate range use,
In Gulbrandsen's words, what are "the possibilities of creating organizational
conditions Zfor stimulating the farmers themselves to take the responsibility
for the pastures, and to act accordingly” (ibid.:231)?

Gulbrandsen approaches &the problem of institutional context by searching
for an existing organizational frameworkx with which nearly all farmers could
identify. He properly rejects the efficacy of "village" or "village organiza-
tions," because tiae institutional authority and territorial integrity of tnese
constructs have on the main given way to political and economic influences
beyond the realm of the traditional social terzitorial unit. Tnhe decline of
the chiefs' autlority to regulate land use and coordinats agricultural pactazns
has resulced in extensive nixing of land uses and a mixing of places of rCarmer
origin and traditional asscciaction.

While rejecting village-level asscciations, Gulbrandsen concludes that at
the level of the ctribe, members share a ccmmen cultural identity (ioid.:233).
His argument goes as £follows. In past times, an attribute. of ctrad.cional
(tribal) scciety was the office of modisa, or grazing overzseerz, who had cer-
tain regulatory duties invested in him by the chief, over a naga, or demar-
cated grazing area. This system was described earlier in this chapter. 3e-
cause grazing %territories came to be used by members of a variety of wards,
"many of the cattle owners have notaing in common (other) than being under the
administration of the same coverseer" (ibid.). Gulbrandsen admits that "there
are few indications that the overseer-system is funczioning today" (inid.:234),
but claims that the grazing arsas are still formally "sugerviszed" 9y z=ne caiaf
or by his representatives. Gulbrandsen asks, "Since this system was simply
a way of dividing the tribal territory into administrative zones, contaiaing
no corporate bedy of farmers (apart from some unrslated factions of xinship-
groups), and since it dces not seem to function today, can this system ze at
all useful Zor the organizational tasks in gquestion nere?" (ibid.). Gulbrand-
sen's answer is yes, though not without reservations. "ZIven thcugh :the sysrtenm
is not practiced today %o any significant exten=, it is based on 2 <cmplex se:
of well-codified rulas wnich, as a carz of the zeovle's culture, s=ill exists
in %heir =minds™ (ibid.). As evidence of the institution's zctentilal usalul-

N N ,

ness, Gulbrandsen succeszs zhat 2lder memcerzs 22 4ne =rize 3ra s<ill Iazmiliar
with =ne zoning of 3Irazing areas, are aware of 143 purcoses. and uindarstand tae
responsiorlitias of ine ovarseer, 3ut mor2 lapoctant than i3 Zormer func=ions,
the concest of dinaga, or grazin tarritorias, oporovides an instituticnal
framework Ior tnhe sursuit of contemporary rascuzc2 managemens Solaciives,
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In other words, a conceptual framework is availaocle which, -in many re-
spects, has previously facilitated just those organizational tasks which
currently are being recognized as so crucial. It should be stressed that
such a system is quite flexible, It is not necessary to follow the tra~
ditional territorial zoning literally, becausa this has certainly always
been pragmatically adaptable. "Traditional” rules defining responsibil-
ities, distribution of authority, and status relations have also been
modified pragmatically, according to changing circumstances. This tradi-
tional system could thus be modernized according to the organizational
demands and the present political-organizational structures (ibid.:235).

Updating of the system would be achieved through legislation and by le-
gally upgrading the authority of the chiefs to regulate land use. Critically,
Gulbrandsen emphasizes “that it is difficult to see this traditional system,
even in a modernized fashion working properly unless the tribal authoricies
are given back scme zower to administer land®” (ibid.).

Assuming establishment of an overall authority to administer and sanction
resource use measures, Gulbrandsen next turns to a mocdel for grazing control.
"It is unlikely that pecple's short-term interests in maximizing individual
profit from exploitation of the.pastures will be over-ruled by a long-term
interest in preservation of it unless each farmer is assigned to cne and only
one specific zone" (ibid.:236). Furthermore, more or less free flow between
zones would defeat the purcose of establishing discrete grazing units. The
units would be limited in area, and include a minimal number »f stcckholiers.
The overriding purpose of this recommendation is to create the conditions
whereby farmers' attention will be drawn %o the £inite dimensizsns of :cheir
grazing area, thereby inducing them to apply self-generated control measures
to Keep other ceople's cattle out and to control their own stock numbers.

It will be in every farmer's interest to ensure that other farmers Xxeep
as few cattle as possihble in their zone, and they will . . . de greatly
interested in estaolishing an upper limit for the number of cattle a
farmer can keep in a zone. If a farmer reaches such a ceiling, the others
would benefit from noting it and demanding that he should not exceed the
limits agreed upon (ibid.:237).

Some of Guldbrandsen's conclusions may be queried. First, Dby rzeguirin
that "each farmer be assigned to one and only one specific zone," Gulbrandsen
overlcoks the importance of the “fallback" strategy, in wnich stcckholders use
two or more watar points (and grazing areas) in the course of a year in re-
sponse to variable seascnal rainfall (see Cornell University, Water ?2Points
Study, 1381, for a £full descripticn of the £fallback s3%trategy). This is a
critical =acological adapcation %o nighly seasonal, and seascnally varianole,
rainfall patzerns %ypical of savanna regicns suca as Botswana's. To restrict
stock numbers to single, presumanly small tarrizories, would ragqui :
cuts in %the currant stocking rate, %0 lavels =hat could 2e sucgpor
lower levels of astimated range osrsducsiv
adwvisable Zzom an cptimum s2souzce d4se zZolnt o©
be =0 delimit grazing ter:zi:zories of sufficienc 22 =5 incorcor
grazing reguirsments, The disadvantage of =alis approaca is5 tha

b
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the large numbers of stockholders that would be included in the unit would
defeat a major purpose of keeping the territorial unit small: minimizing the
number of herding units that would have to be coordinated.

Second, the kinds of farmer responses to a finite resource situation pre-
dicted by Gulbrandsen run counter to what his earlier profile of farmer income
. strategies would indicate. Those profiles give a strong impression of diver-
sity of strategy and of diverse interests in the utility of livestocck., Gul-
brandsen does not explain how a presumed sense of common interest in the wel-
fare of the resource base will be translated into the practical assignment of
rights to those resources, simultaneously scaled to an infinite combination of
legitimate economic (subsistence and market) interests in cattle., This, of
course, is an awkward issue often leading to cumperscme administrative con-
straints, and Gulbrandsen's instinctive reaction is to defer to the lccal group
in making these xinds of valuaticns.

Third, the conscious realization of imminent eacological collapse at the
level of the locality will not necessarily pgprovide the catharsis for action
that Gulbrandsen predicts. This might have been cthe case if the economic
interests of individual households where commensurate with those of the group.
But a unity of interests no longer exists, as a large portion of housenold
income is (or can be) derived from sources other than local economic net-:rks
and other than from cattle. Indeed, all farmers, to differing degrees, share
a basic common interest in a productive rasource base., 3ut those wno derive
a larger poction of tnheir income from cattle may De motivated to act sooner
and in ways different from those who are less reliant upon cattle for current
income needs. The challenge becomes one of reconciling an oovious grouo in-
terest in sustained pasture prcduction withn a multiplicity of individual per-
ceptions of what action is agprooriate given individual needs and contraints.

A publication of the Zwvaluation Unit of the Ranch Management Centre in
Ramathabana ("The Management of Communal CGrazing in 2otswana," Ministry of
Agriculture, March 198l) provides a mcdel <£for communal rzesource managemenc
similar in many respects to Gulbrandsen's. The paper summarizes cases of com=-
munal pasture management, existing and no longer functioning, in the Hebrides
of northwest Scotland, Lesotho, Central and Southera Distzicts in Z2ctswana,
and among the Herero of western Botswana. The Heprides =xample is the most
elaborate, and is the only case whica provides for tne assignment of sg 21
and limited grazing rignts to individual farmers., The African examples ar
somewhat idealized and general in presentation, and acpear to rast oa cizcum-
stances of social siructure, zolitical control, and modes of production charz-
acteristic of traditional scciety and =concmy, but which nave seen transiormed
as a rasul: of interaction with now dcminant, new economic factsrs Zevcnd the
village level., |lewvertheless, tihe examples are offesrad in supgor: of =ne prin-
ciple that "the commonage is not innerently unmanageanie®” (ZU 1341:25). The
critical lasson drawn frcm the comparative analysis of communal nanagement

systems is the liaportance oI scale %o the sucgess of the gGrocup managament
endeavor.

A common Zactor in ail :dle cases mentioned is nat spmall communicias
conczol small grazing areas. The z£eople live close <o =2acn otiher, aany
are related, and =nere are strong :informal, as well as Zormal, sressurces
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within the group to urge conformity on its members. The examples there-
fore strongly endorse the arguments of Hitchcock and Gulorandsen that
communal grazing management is possible only when the scale of operations
is small by the contemporary stanc-rzds of Botswana (idbid.).

The author of the report (Paul Devitt, a sociologist and planning consul-
" tant) is skeptical of the group ranching approach to range management, arguing
that it would lead to increased inequities among communal stockholders. There
are many factors which mitigate against participation in groups, especially
among the poor. He is also dubious abcut the notion that special purpose
organizations, such as boreshole syndicates, drift feancing groups, etc., can
be transformed into ranching groups. '

Such transformations occur but they can seldcm be reliad upon to endure,
unless the objective the group has set is essential for survival. Despite
enormous financial, logistic, and organizationsl problems, borehcle syn-
dicates, for example, are remarkably resilient, largely because the staxes
of the members are very high and the consequences of failure are immediate
and drastic. The direct connection between non-cooperation and lack of
water is usually sufficient to keep syndicates working. This is not the
case where the resource to be managed in common is a tract of land and
its vegetation. No direct connection between lack of management of the
range, depletion of forage and death of cattle can be observed. Thus,
the incentive for individuals to accept painful and onerous restrictions
in herd movement and growth is not present (ibid.:29).

Though the inability to relate management practice to range condicion
would appear to mitigate against the group ranch as a model for cooperative
range management, the author does not see an eguivalent obstacle in his own
mcdel of resource management based upon another, still larger corporate »hcdy,
the village (ibid.:30-36). The mcdel appears to be drawn frcm two critical
first conditions: the necessity of smallness of scale, and the need to instill
an institution with jurisdiction over the delimited territory with the author-
ity to enforce management standards, The minimum size geograpnical unit with
an institutional apparatus coincident with boundaries of the territory is the
village. "It seems that the most appropriate 'local communikty' to deal with
is the 'village,' with its hneadman or chiaf's representative and Xxgotla"
(ibid.:32).

The village is in no sense a small-scale unit, and would normally ancon-
pass a few hundred square <ilcmeters, when including, as &the author himselZ
does, residential, arable, and grazing areas, and Szcm two t0 three thcousand

citizens, and as many as Zifteen =housand cattle., It gquickly Dbeccmes clear
that *-he essential ingredient :to the author's plan i3 not smallness of scale,
but an effactive, overall institutional apparatus that can (ultimately) ragu-
late range use wnile ensuring the continued rights of all memcers c¢f :the com-
sunity =9 Land Iz small-scala livaszzex and srce2 ozroductica.

The actual preocess of assigning individual rigats =0 a zor
commonage would te modeled rougnly cn :tne Herorides practice of
equal shares of grazing :ignes =0 community memoers, woica L surn could ¢
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freely traded within the community so that grazing rights could be adjuste
to individual grazing needs.

There are at present no local institutions experienced in pasture manage-
ment and stock control. Scme years ago Reynolds (1977) suggested that
the local community be given the status of a "company,® with its shares
corresponding to the carrying capacity of the communal grazing area. Ir
current terms this ccmpany would resemble an Agricultural Management Asso-
ciation, except that all community members would be members and shace-
holders. Each housenold with grazing rights in the area would be allo-
cated equal shares. The sum total of shares (i.e., the current carrying
capacity) would be reassessed each year at a public meeting, and at the
same time those with shares in excess of their current requirements would
put the year's lease on their surplus snares up for auction. At the end
of that year the shares would revert to their cwners (ibid.:34).

This model would appear i{n broad outline to meet the requirement of
assigning individual grazing rights "so that overstocking is avoided, social
and econcmic equity is upheld, and individual progress is possinle.” Ic
assumes the existence and viability of a local authority to manage and police
the allccative process. On the latter point, Devitt believes *the kgotla wculd
provide the forum for these decisions and transactions and a sub-committee
(called the Grazing Committee?) could deal with registraticn of shares and
their lease, and the administration of the system® (ibid.).

Gulbrandsen and Devitt, as well as a number of other 2nalvsts of small-
holder grazing management, have drawn attention to the need for action at
the institutional level (see especially Cdell, Sandford, Hizcacock), and have
significantly advanced thninking on possible mcdels of collective resoucce
management. They have been motivated by +the obvious need to find practical
solutions to proolems %that are fundamental to the economic welfare of 2o~
tswana's rural majority. They have recognized the critical importance of
identifying a social institutional form that can regulate individual oehavior
within an overall framework of communi:zy interest, Thev have also recscgnized
that smallholder land rights will te pregerved in the lcng term only if some
form of cooperative resource management is5 put in place. The recommencdaticns
have in common the followirg themes: (l) reinvesting traditional authcrities
at the local level with control over land allocations and ovar land use man-
agement; (2) the assignment of communities or grzoups w0 designated racource
territories; and (2) grazing territories should be small in area.

It is suggested rthat coogerative management mcdels as currently <o
structed are £flawed, and will prcoadbly not succszed in ; :

institutional and management conditions zeguired 0 aeet

smallhnlder preduction on communal range. The ncdels nave failad ©0 take
sroper account of the changed aconomic circumstances of smallholder livestocs
oroducticn, 2f =the implicazions =% zconcmiz chance %2 <na sradiziznal instisu-
zional order, and of =ne axzant =0 Walca a2conemic and iascitusicnal <nanges
nave rcedelined z:ne set of zractical zolicy cotions. Turtnermeca, 2nsancuig
she authocity of =raditional insetituuions cver land natzers s 2ot cnly zolit-
ically infsasible our :zernaps 2aven sccially undesirasla. 1T Wllii 2.50 e
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Instead of working for their chief they now worked for themselves: the
accumulation of wealth bDecame a motive in the life of every native,
Travel and the absence £for longer or shorter periods from their home
environment widened the breach between the chief and his subjects. The
economic reciprocity which entered so strongly into the relations between
chief and subjects, and which formed one of the vital features of the
native economic system, has broken down almost completely. The chief
no .longer plays the part of tribal banker: his function as the holder
and distributor of all the surplus wealth has been obliterated by the
new economic forces (ibid.).

Although enhancing local-level zowers might in fact promote desirable
resource manhagemen*t practices at the community level, the arguments in £favor
of such reforms typically fail to recognize the extent to which the sccial and
econcomic aspects of resource use and agricultural prcduction ars of a totally
different orcder today than they were under the “traditional* dispensation. YNot
to account for these changes may result in the design of instizutional reforms
not scaled to the relevant factors which rolicy aims to affect.

A second change wnich renders effective resort to traditional institu-
tions for range management concerns the changing role of livestock in house-
held income strategies. Most analyses of communal range management in Botswana
begin with an empirical examination of the housenold enterprise--its land,
labor use, and herd managament practices--as the srimazy Z2ecisicn-maxiag z2-it
in matters osf resourca ose and factoc allccation.  This empnasis is a sound
one, as households are relatively autonomous economic encities, in the sense
that they form discernidble units of preoduction and consumpeion interaccing wita
a larger econocmy. These descriptions, including those provided by Gulbrandsen
and Devitt, tend to present a picture of relative heterogeneity among £farming
families, in terms of their income mixes, asset distribution, and degree oI
dependence upon wage labor migration.

Indeed, the household was relatively autoncmous as a preduction unit under
the traditional dispensation. As noted, cniefs performed critically important
redistributive £functions, and appeared to ccordinate resource use %y assuriag
the fair distribution of grazing rignts among %tribesmen, out the chiefs did
not coordinate production decisions in the sensze that the trine Zformed a cor-
porate, or communalistic, prcduction unit., Rather, the redistrinutive functicn
operated at the margin, essentially as a kax on a portion of the surplus pro-
duction of housenolds for reallocation to the less Zorzunatz, or as rewarsd 2
the lovyal.

It has already been noted that the production stratagies of di
housenolds diffz2r considercably. Cne can outline scme o I+ :

vant, xnown varcieties in smallhclder zroducticn strazagy:

1) The economic uses of cattle wvary among housenolds, as dces thae rela

“i7a2 imporsanca £ Lliveszsek in zontriZuzing sz the iszal nousancld
Ludget.

?zoduction cojectives, and nence ra2scurca usa strategia2s, Are anytwiing
oUt nomogeneous. This 1s impor=-ant Zor 2z lsast two reasons, TiIst,
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a plan that allocates grazing rights among mempers of a community can-
not assume shared objective functions with respect to catile-keeping.
A househeld's reasons for keeping cattle, and hence its perceived min-
imal requirements in terms of numbers and market offtake, will vary by
a number of factors, such as stage in life cycle, proportion of income
met by other sources, extent of involvement in crop preduction, and
overall reliance upon cattle for subsistence and/or cash income. And
as the extent of reliance upon livestock varies, so will the house-
hold's real interest in resource conservation. Gulbrandsen has noted
the increased significance of this latter gznencmencn in Southern Dis-~
trict (1980:245).

2) Households adjust their overall land and labor use allocations and
resource use strategies in response to variable opportunities in sev-
eral sectors of the econcmy.

Households through time shift their factor allocations among a numoer
of income-earning sectors, with the net effect that decisions relative
to cattle-keeping are determined by weigning the availacility and
relative importance of modern sector wage opgortunities, agricultural
product prices, and comparative savings functions, among o:hers. Tor
example, Gulbrandsen suggests that rising urban wages and successful
policies for increasing cash crop production will lead to increased
treatment of cattle as an investment gccd, racher than as a source of
current income (assuming the continued paucity of alternative invest-
ment corortunities oroviding comparable rerurns).,

The 2oint to be drawn from the preceding discussion is5 that householl
decisions with respect to cattle-keeping are not simply defined by relative
resource endowment and actitude toward the livestcck market, but Dy a much
larger decision matrix determined by parameters of risk and income ogportuni-
ties in other sectors of the economy. We can see the particular importance of
this to the 2otswana case, where data indicate that very £few housenolds ever
achieve a significant measure of econcmic independence based ugon earnings from
their herds, and less so frzom crop production (see especially =he Rural Inccme
Distribution Survey [RIDS], 137S5). This suggests tnat, if all of the critical
factors affecting resource use are to Dbe captured, then resourcs management
policy must be in part approached from the perspective of national =2conomic
oolicy. ©Effective policy measures at this lavel are difficult o implement
in Botswana, not least of all Dbecause several important aspects of econcmic
policy are beyond the direct influence of government. 32ut government does
have some choice of action, as will oe suggested in tne follcowiag seczion of
this parer.

4.5 An Institutional =z work £or Resource Management

Land tenure reform nas an important role o play in tne zrocess of [nsti-
tutional change, esgecially in the long run. In zhe shor: and immediate zerm,
tne cisgumstances Oif siaw.n0Lier srcaueticn L\ 2.3., .asuiicient fecd si2e o
capicallize 4 privaze w~aces sourca, :ne ae2d 2 drasezve a3 'Zarisac<! csoisn La
light of environmen=al wvariaoilizy) require tnas Zoras of collactive tenurs 2e
retained. Though rthe long-tarm :rend saculd e =oward more sztecifiz Zozmula-

tion and assignment of rights =0 dJrazing land, =ne zace <f cnange snould :ce
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flexible. Zven the Taylor Grazing Act of 1934, which had as its main &thrust
the granting of exclusive leasehold grazing rignts to qualified rancaers,
provided that the privatization process itself would be a long-term process.
In the early years of implementaticn upward of 50 and 60 private herds were
assigned to individual pasture allotments., The managers of the act sought to
build upon existing patterns of land use, and through new rules and regulation
. to incrementally improve management standards.

Contrary to the arguments brought forward in support of TGL2, tenure
conversion is not necessarily a precondition to the introduction of racommended
management practice. Many of the necessary conditions can be created through
judicious land use planning and by ths applications of range use controls.

Cnly action in the political and institutional scheres can provide the
necessary impetus, Trade-offs between unleashing entrepreneurship and assuring
universal access are political trade~cfis, witn the ultimate choice expressed
through tenure policy. We have argued here for a long-term commitment to
smallholder entrepreneurship, with tenure reform implemented at a rate commen-
surate with the widespread adoption of entrepreneurial management styles, and
with the growth of absorptive capacity in other sectors uf the econcmy. This
will require direct institutional acticn cn at least three fronts. Firset,
some institutional form will be necessary to provide rules and procedures for
collective range use. This has always been needed, but never more so than now.
Next, only direct instituticnal intervenzion can establish standa:zds of manage-
ment opractice and impose the land use plans and <onktzols necassary ST 2nCccUz-
aging ‘and 2cccommedating) improved rascurce nanagement and lacr2ased encrapre-
neurship. Finally, only formal supralocal institutions can provide the author-
ity and sanction raguiraed co anforce the Kinds of interventions needed,

The conditions of smallholder production, and of the potential limits of
authority in traditional and mcdern institutions, delimit a set of political
and econcmic circumstances upon which some promising institutional relation-
ships can be constructed. The main constituent parts of an institutional
strategy are:

1) Preservation of individual sovereignty over herd management decisions.,
In some special instances, group ranching can work, cut most co-produc-
tion models do not normally zermit participating nousenolds tne Il
bility of herd use and disposition characteristic of smallholder strat-
egies. While co-production is in most cases not £feasible, small-
holders do share a sufficient range of common interests ({esgeciall
with respect to maintaining a prcductive grazing base) to facili:

a variety of co-management efforts. DJrift £fencing projec am
and other watar projects are examples of co-management. EZxzerimenza-
tion with wvariocus co-management projects can go far =oward developing
workable range conservation and entrapreneurial models, The zsollaco-
rative experience afforded by co-management endeavcrs aay in tne long
run actually lead o the xinds of ccogeration characteristic of zroup
ranches., 3ut cresentlv, nhousehcld sovera2ignty cvar =ne Zallv nanaga-

ment of nerds is virtuallv sacrosanck.

2) Z2Znhancing ccmmunicy or village-level cooperation on range nanagement,
We are speaking nere oI a wnola range of collacorative 2fiorts secwean
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households, alluded to above, which will have the effect of improving
the productive capacity of the communal rangeland. A number of area
Plans provide good examplas of scmetimes voluntary activities, often
originated hy farmers' groups, for coordinating range use. The poten-
tial fo: this kind of effort is quite great. Some examplss would in-
clude periodic stock rotations to relieve grazing pressure in selected
grazing areas during critical periods in the grass—-growth cycle, and
much more vigorous land use zoning within communal areas. Suggesticns
made by Cevitt, Gulbrandsen, and others for dJelimiting grazing areas
on the basis of village territories, thereby focusing community atten-
tion of the finite character of the resource, is another example.
Local-level institutions, including the headmen and the Kgotla, do
have an important role to play here in providing a forum for agreement
on how communal plan guidelines might best be applied in each commu-
nity. The headmen might also act to administer certain aspgects of zlan
implementation and to monitor the progress of management contzols and
innovations on cenalf of the land trustee, the land zoard.

3) Creating the authority and applying the sanctions necessary to enforce
improved management practices. This is the essential element that
is so rarely included in planning constructs. Traditicnal authorities
lack the authority necessary to enforce management standards, on two
counts. Real authority can be reinvested in traditional offices, but
Botswana has made a commitment to another instituticn, the District
Land 3Board, as %he instrument of land administration. I% is likelv
that this commitment will 2e sustained, Despite the cbvious appeal
to rainvesting authority over land matters in %radizicnal, willaga-
level leadership structures, there are a numcer of arguments in favor
of concentzating authority in land Goards. A major consideration
in the application of resource management controls is the proclem of
enforcement. Yillage-lewvel leaders are too directly subject to the
vicissitudes of local-level pressures to applv a firm hand. Further-
more, an import=ant elament of communal develccment should de to imple-
ment a communal managament program that nhas certain common =2laments
nationally. Most important among these would Ze the pursuit of longer-
term gclicy goals for the develogment of family agriculture, and espe-
cially for the modernizacion of smallaolder liveszccs 2rceduction.
Finally, land boards ara in a gosition to adjudicats intazvillaga
disputes ovar grazing rights and to credioly enforce grazing bound-
aries between groups and oetween villages.

What is being advocated here is the active involvement Ty Lland Gtoard
in matters relacing to resource management, a zole which gces well beyend :the
traditional allocative Zunctions wnich tie Gtoards innerited Zzcm tradi
authorities, This assumes, however, %he davels d

ities in communal ar=a ra2source management. 3Scme of tae <ey demands wialca
aprezar necessary are:

l) 2laooration of an integrated f{nszizosicnal s-rucsure =nas 3gegiiias
the rasvonsizilizies and rigats of land boards in z£2lasicn 9 SICCKA-
holders,as well as =0 willage institucicns and naziznal agencies., “ary
rougnly, thesa arrangements 3nould ccnstrain tne range Jse cenavice
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of stockxholders within a set of rules and management praciices wnich,
as far as possible, are worked out at the village level. Lccal-level
plans would be requized, ncwever, to incorgorate a wvariety of manage-
ment standards prescribed by the land board, with land board guidelines
themselves taxing into account local variations in rescurce endowment,
social structure, etc. Land boards would enforce new rules and would
encourage adoption of new management practices through appropriate use
of police vowers and/or incentives.

2) Imaginative land use planning would be a Xxey element in promotin
improved management practice. Land use planning is capanle of estab-
lishing a spatial framework within which desirable management styles
can ke promoted (such as entrepreneurshin) while at the came ime
assuring land for other management styles (for instance, Zcdder Zor
draft oxen, and itinerant Llivestcck keeping). Likewise, iz may oe
possible to introcduce stcck limitations in scme of the zones, if it
were understcod that excess nerd numbers could be Xept 1n other zones
where limits are not applied. 7This approach mignt perait the pro-
gressive intrcduction of improved pasture management technigues in
a fashion that minimizes the contentiousness usually asscciated with
stcck limitations.

3) Enabling legislation and administrative rules would be nesded =o
legally expand %he scoce of land ooard responzinilitzy Zor rescurce
nanagemenc.

4) Strong zolitical oversignt would be necessary +to insure that land
boards, in making plans and enforcing regulations, workx to a develop-
ment policy that advances national 2ccnomic zolicy goals, and not to a
limited ser of special interests.

4.6 ~Zraming New Policies; and Their Institutional Implicaricns

b ]

The following discussion fccuses uzon %=he interzelationship anmong W
appear 0 e the three critical policy compcnents: +h £

structures in regulating resource nanagement sSractices; ncusenold
egies; and land %tenure. It i3 %:he judicious framing ¢ zolicie
witn reszect =z the interplay among tnese three zZolicy ccmponents
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constituze the zasis for any effective overall folizy on rescurce manag
and for the stabilization and develcrment of smallnolder livizstoccs zreduction,

*nstitut‘ nal structure, The viewzoint =2xpreszzed nare is tnat oo
iafs, neadoen, and zediza (cocr grazing ov

seera,, oifer lizt ‘ n Y
ula=ing <cmnuna

circumstances. Traditional offices appear nistorically o nave =axaftized 2
ncdest eaS“.- 5% coordinazion in jrazing sehavicr during a time of ra2lanive
cesourge “ncy Jhe aDLl.lity o Zefisem these Zincticns 2lC N0t Stanad iD Lo
popuiac;cn ;:essu:es, auman SC :Lvestocs 3cnacera .okl LRESC

the econcmic Iunctions of wraditzicnal z2ucnoricy dizsclved in wne face oI 3
supstantial rcaecriantat.on of ncusenclid sconcmic Lntersst away Ifom Sridacy
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dependence upon subsistence modes toward a much larger econcmic system incor-
porating distant wage-labor and livestock mar..ats. It is with reference to
nontraditional economic institutions that household land and lacor use deci-
sions are for the most part made today. Combined with a deliberate government
policy of neutralizing any potential political challenges by the traditional
leadersnip to mcdern government authority, chiefs have lost whatever effective
. political power they once retained over land and resource allocation matters.

District Land Boards were established in 1370 to take over the land allo-
cation funct.on from traditional authorities. Technically, land tenure did
not change, insofar as customazy rights in land were retained. Changes of a
more subtle character did result, scme of wnich were expectad and considersd
desirable, as well as others which were unanticipated., sMore importantly, the
establishment of land boazds provided a direct political and administrative
link between the making of land policy oy modern golitical institutions at the
national level and the detailed planning and execution of policy at tne leccal
(district) level. Also, land bcard members tended to be drawn from nontradi-
‘tional institutions and to represent models of agricultural enterprise and
economic behavior more representative of "modern"™ political and economic
interests.

Levels of land board efficiency, in terms of staying apace with agplica-
tions for customary land grants and in maintaining land reccrds, nave Eteen
fairly low. At their establishment, land boards lacked trained staff and
administrative experience. Furthermore, =he infesasibility 2f a single, z2la-
tively gentralizad Sedv naking infsrmed Iudgmenzs cSn the merits i thcusands
of individual applications for land quickly became clear. This proolem was in
sart redressed 5y :the estadlishment in.each district of a networ< of Supordi-
nate Land Boards, but these bodies still lacked the on-site Xinowledge that he
chiefs' networkx of village neadmen drough:t %o the task of custcmary land allo-
cations. These largaly administrative shortcomings are Seing addressed by a
number of training and infrastructure projects designad to improve land cocard
capacities.

Land btoards have not ccme to grips with oroblems of resource management,
and least of all with problems of communal grazing management. There are sev-
eral reasons for this., ?Pirst, there has Zeen little cfficial impetus, at the
district or national levels, for a land Zoard role in this area. Second, zthere
has been little historical precedent, even under the traditicnal discensaticn,
for the body in whicn land is held in trust, wnether chief or land doard, =2
undertake a resource management function. The role of the land tzustae was and
is an essentially allocative one. Finally, land tcoards would surely encounkar
similar sorts of organizational and control proolems thaz traditional ausnori-
ties would eneounter in attempting, for instance, to impcse areal stcck limita-
tions against indiv:dual herding units.

3ut the fact ramains tnac land coards, as the &trustees of all tribal land
and acdministratccrs of custcmary and common law land rights, nave a gossacially
large zole =0 zlay in rescurce management. They protacly have greater zsoten-
i3l in als fa2gard naa oo radiiicna. CJdRnorLicLes, [oC the TiVl. and $OLiii-
Zai :2as0ns 4azfeacy menticnac. Ihey Ve <Jemcnstratec an LacTeasLng aoility
=0 zone general land uses on tae 2asis of carelully considered land use plans,

-
-
In time, land toard adminisctrazive and »lanning capacizy W“ill iaprove,



Household income strategies and economic policy. Compared to most cther
rural economies in Subsaharan Africa, Botswana has achieved a high level of
integration between previously s.lf-subsistent independent household prcducers
and communities, and national lacor and prcduct markets. Few housenolds are
capable of achieving a main proportion of their household income £rom home
production of subsistence foods (RIDS 197S). Most households secure their
.. cash requirements through variable combinations of labor migration and produc-
tion for market. We have seen how nousenolds are variously endowed to meet
their income requirements on the basis of agricultural production alone, and
have reviewed the breakdown of rural producers into taree groups depending upon
the diversity of their income sources.

On the whole, 2otswana's agricultural policy has been framed at the macro-
level, relative to conditions in the major commodity markets, and has consid-
ered farming system constrainets only in a deductive sense. That is, policy
has been targeted tcward promoting those farming mcdels that are seen as con-
ducive to pursuing commodity production and output criteria, in this case,
beef. O0fficial agricultural policy has tended to ride the crest of favorable
developments in commodity markets, and has only of late ccme around to reccg-
nizing that economic policy must e more active in accounting for structural
implications of growth and development, particularly as they affect income
distribution and employment.

An appropriate point of departure for constructing a more complete agri-
cultural sctrategy might De with the guestion: How can the agriculctural sector
contribute to higher levels of GNP through more efficient production of greater
quantities of produce, while also absorhing a larger oroportion ¢f the rapidly
growing labor force and assuring the £fairly eguitable distribucion of income?
This appears a difficult challenge, especially given tae low labor-tc-land and
product ratios characteristic of livestock prcduction. 3ut even granted that
in the aggregate and over the long term an increasingly smaller proportion of
the population can be directly reliant-upon livestock, can agzicultural zolicy
make a continuing contributicn to the develccment of a livestcck sector tlat
provides higher levels of income %o more people than would otherwise De the
case if the market, -accommcdated Dby large holder interests, is allowed o
unilaterally define the terms of trade and circumstances of preduction? The
challenge to policy lies in taking deliberate steps to sustain and ennance <:he
conditions of smallholder prcduction. A basic preccndition for pursuisz of that
goal is the development of land tenure rules wnich protect smallholder rigaes
of access to the range wnile instilling a greater measure of control cver man-
agement practice,

Ae nave devoted a major gortion of this pager to demens:zrating taat the
econcmic and demographic conditicns for traditional instizucionai ragulacicn
of grazing practices no longer =2xist, Turthermore, =ne empirical data on rancge
condition indicate a stzadily dertariorating situation wita resgect L0 range
cendition in communal areas, where it is all %20 true =zhaz droucat is zhe 2nly
affecoive means of stzck limizaticn., TGL2's single mesz signifizant zenur2

tanovacion, =ne 9rivatization of grazing land ov means »f ~<onv
nal custcmary rignts =S indiv:idual leasenold, was not agpliad o
nal areas. Jnder the cizcumstances, :the leclisicn not o move twa
orivatizacicn was zolizically and 2conomically sound. 3ut he
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change as experienced in Botswana. It was the rise of an entrepreneurial
class, and not a genreral process of commercialization, that has spearheaced
tenure change, and only in essentially de facto ranching areas. A general
privatization of land, as indicated by the preceding mcdel, would not be appro-
priate to the current circumstances of production in communal areas where the
original environmental and organizational constraints still apoly, only wikth
- important differences. Individual herd sizes have, in the wvast majority of
cases, not succeeded in reaching the numbers necessary to engage in an entre-
preneurial, ranching style of production. Aggregate communal nerd sizes have,
however, steadily increased to higher levels, mainly as the result of develop-
ment of large numbers of private and permanent water supplies, Scme private
water development in communal areas has been spearheaded by small groups of
producers who band together to share the costs of operating a borenhcle. Pos-
sessing an entrepreneurial production orientation, these groups have nonethe-
less been unable to achieve exclusive rights to communal land because of the
great number of coincident claims to the grazing area by other stockholders.
Thus, %the actual situation in relativaly densely settled communal areas is
characterized by dangerous increases in stock numbers accommedatad by private
and public investment in water development; but the kinds of entrepreneurial
styles which had rcom to develop ian relatively unsettled sandveld areas have
been constrained by the necessity to provide land for mixed farming and small=-
holding enterprises,

Has traditional, communal land tenure oseen adaptive £o changing aeconomic
circumstances and demands? Communal land tenure has not liaiked %he develoo-
ment of ranching style enterprises in sandveld areas. In £fact, the recognition
in customarv law of vrivate rights to .underground wa%ta2r supplias has accemno-
dated a certain de facto exclusivity of tenure in these areas. On the other
hand, communal %tenure has restrained encrepreneursnip in haridveld grazing
(and mixed agricultural) areas and checked the tendency for large-~scale cattle
operations to completely displace the multitude of small-scaile producers un-
able, for a variety of reasons, to pursue the orcduction styles characteristic
of strictly commercial operations.

It would appear that the potantial for adapting ccmmunal tenure o con-
temporary circumstances and neads snould receive greater attencicn :than it has,
especially given the wvery re2al reliance of thousands of smallhclders upon com-
munal range. But it should be clear that making communal tenure worX under
high population density and dynamic econcmic cizcumstances is not just 3 matter
of adjusting the principles of %anure but of imposing effactive ccnt:iols on
individual actions.
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5. Land Tenure Policy in African Livestock Development
by Steven W. Lawry, James C, Riddell, and John W. Bennett

S.1 An Overview

With very few exceptions, livestock develobment in Subsaharan Africa has
‘had two broad policy objectives: increased animal output for macrket, and range
conservation. Land tenure reform in some guise has often been seen as instru-
mental to the pursuit of these objectives., On the simplest (but most widely
accepted) level, it is communal land tenure that has been pointed to as a major
constraint. Thus, it i1s not surprising that many programs and projects have
tried to introduce tenure reforms whica involve, in one way or another, a re-
duction of multiple claims to and uses of specific grazing areas.

This tendency towards "individualization® is especially apparent in proj=-
ects which emphasize range conservation. The rationale for establisnment of
individual rights %o discrace 3razing =arzizoriss is citen prcovided oy (and
aztzibutad :tz) he Ttragedy of the ccmumens! garadligm Fjopulacizad oy dara:l
\=363) <nose cratner siamplilied paraoie Of wnat are Ln fact algnly compiex
processes has frequently been taken much too literally by project planners.
This cricicism especially applies to an uncritical adoption of Hardin's policy
solution. Only under individualized tenure, Hardin argues, would the individ-
ual herder be assured that self-restraint in oalancing herd size with range
carrying capacity will not be exploited by the actions of otner range users.

;&ﬂ The "tragedy of tne commons" paradigm Zfound its way into African land
idtenure policy in remarkably explicit ways. Seretse Xhama, the late Prasident
¥ of Botswana, used the following variant of the "tragedy of the commons" in

Figint:oducing the Tribal Grazing Land Policy to 3otswana's parliament ia 1975:

Under our communal grazing system it is no one individual's interest to
limit the number of his animals. If one man takes nis cattle off, someone
else moves his own cattle in. Unless livestocX numbers are somehow tied

to specific grazing areas no one has an incentive to control grazing . . .
!34 (Xhama 1973). :
és Individual land rights hnave tSeen teld Lo precmots coaservacicn Ior ctne:s
e 2 .. - . . N
§) reasons.~ S:ince a first princinle of managing animal production cn nacural
Ny
o 3
By L. Hardin <=ecoanized =2a “anger. 1nd 1is iuzsenuenn et dinzd iian
EL' 3ocden (L977) more Iully 2ladoractes tne mul:sizude of incervening variaoies.
2. We use the terms individual, 9rivate, 2né exclusive rights xTora2 cr

less interchangeaoly.
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range is the establishment of approoriate herd size, scme analysts see limiting
the available grazing territory as an essential preliminarv step to limiting
animal numbers. Only then will the herder be able to comprehend the implica-
tions of running excessive numbers on what would presumably be taat person's
only possible range. Under open access, not only is the responsibility foc
range abuse shared, and thereby diluted among ‘the community of herders, but
the individual herdet does not suffer in a proportionate or unique way from
his or her contribution to range degradation. Also, under individual tenure,
it is held, herders will become disabused of the noticn that thare are avail-
able pastures elsewhere when the local range is depleted.

Assignment of leasehold rights to individuals or small groups is the more
common approach to tenure reform. A leasehold agreement is often seen as an
appropriate instrument for specifying legally binding stock limitations, usu-
ally under the rubric of the "gocd husbandry®™ conditions typical to leases
for state-owned agricultural land. Stock limitations specified in leases are
almost never enforced nor are they, for that matter, practicably enforceable.
Reluctance or inability to invoke penalties against violations of lease agree-
ments is attributable to. the same sorts of political realities that militate
against implementation of more general statutory pronibiticns against resource
abuse.

Individualized tenure has also been advanced as a reform that will accom-
modaz2 groweth policies. Two arguments 2r2 wypically offarzad.,  Fizsc ccun-
3tances that favor consarvaticn ~1.i 4lso favor gjrowta, as suscalned deveioo—
ment and growtn Ln dnarket ofitaxe depend Ln part vZoOn the Steacy latroguction
of improved production techniques and, perhaps most importantly, a stadble pro-
duction environment. 2oth of these conditions are facilitated, it is argued,
by the increased control that individual »roducers will have over grazing land.
Second, individual rights will provide greater assurance to investors that
landholders are in sufficient contrel of ranching assets %o warrant confident
extension of greater loan financing. Zven though repossession of leased state
land is usually not an option available to private loan institutions, a legally
recognized exclusive land rignt by the ranching enterprise is a signal to banis
and other lending agencies that the rancher has macde cer-ain entrepraneurial
management commitments to commercial prcduction.

- ER]
- - -

-
Dey

While individualization of tenure rights has been seen as the solution Zor
most effactively hnandling large herd owners in 3otswana, or axampie

ments and projects have recognized that it is inapplicabls zo many
management situations elsewher2 on the continent, and for smallholders
tswana. There has been a growing tendency for btenure reform to specify the
exclusive rights of a particular group -o a definite grazing territory. The
best known examples of this aporoacn aze the group ranches of Kenya and Tanza-
nia, but the principle in one form or anotier is found in most Sanelian and

= Ewsi < e v LS 2,2 N o
Zast African zprojecst Zesigns !se2 for axampls, Ri2dall 1232 Zannezt 12375,

-e 2213 .3sce aas cacenc.y
Zevizz Cars 3ro L382). That tler
has teen the basis of %“raditional = :
ing users, demograpnic 3rowea, =2t¢,, nave made 3such souu
dation increasingly unviabla.

~
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tenure requires, in most cases, a technical infrastructure that is not econom-
ically feasible given present and foresceable market conditions.

The conclusion is that while the numper of options for making prcduction
more efficient are severely limited, existing circumstances virtually dictate
that some form of communal tenure will have to continue at the present tine
regardless of the tenure reforms proposed. But, we hasten to add that the
existing situation, characterized by a virtual absence of grazing coatrols,
widespread land degradation, growing impoverishment and inequality among
oroducers, does not provide the elements of a long~taerm communal tenure ocdel
of great inherent promise. Furthermore, the changes affecting African pasto-
ralism are not well dealt with by the institutional resources of traditional
society. In fact, the decline of traditional management rules is but another
symptom of the changes that are overtaking the pastoral sector. Thus new
mocdels of communal tenure must be designed to meet emergent circumstances
of pastoral production and resource use. In the following section, several
relevant aspects of the changing pastoral environment in relation to tenure
policy are examined.

5.2 Transitional Z2concmies and Tenure Policy

The eccnomic organization of livestocck production and resource management
practices are changing in rasponse %0 a general reorientazicn 9f nousenold
¢CONOMIC interests away LIom supsistence production and local excnaange coward
increasing marxec-ociencted precuction and engagnment with more cosmogolitan
econonic institutions. This process has two important implicaticns for pasto-
ral production., .

first, resource management tends to become abusive. Especially today,
herders have even less incentive to maintain or initiate agreements pertaining
to resource allocation and control., The lccal-lavel institutions &that tradi-
tionally have performed that function have yielded to supralocal narket -ns*'-
tutions as an iaportant new factor in gauging production dacisiens. This
dissolution of leccal-level controls is Zurther accommodated Sy other phenomena
that accompany rapid economic change, such as copulaticn growth, income diver-
sification, technological changes, and, of ccurse, development projects. Th
latter, including those that aim solely to reestablish ecologically sound man-
agement »practices, are cast with reference to the emergent, mar<at-oriented
economic institutions.

The second key aspect of economic chang2 is %the emergence 2% en:repre-
neurship, a tezm used in the broadest possible sense. Simply stated, as ferzd
ownersnip becomes less constrained oy collective econcmiz and managerial con-

trols, srivace rag a £ zhan collective zenelits ara2 maximized. Jr, zut anoctner
way, the econcmic intarests of the ncusenhold or herd ownersnip unit are zursued
with increasing reference to external mar<et institutions and commensurataly
less so to lccal social obligations. This orocess of increasinglv 2u+<onomcus
2eC1SLCN=MAKLNG f2LAZ0CLTes Ine Arealkaown oI .ocai-.eve. nanagament I0ACIDOLS.
There are tihree najor atiritutes of :he e2conomic change srcocess inac
ralevant %0 tae Zevelopment of =enure zolicy, - Firsg, :ne orocess oI adjuscta
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S.3 A Model of Tenure Policy for Pastoral Systems

The changes presently under way are characterized by divergent responses
of animal producers to a changing economic environment, especially in the arzea
of commercialization of the herd and by increasing individualizacion of deci-
sions about resource use, accommodated in part by a decline in the efiicacy of
local-level range use controls. For reasons discussed abtove, grazing land is
still primarily communal, as necessitated by the intrinsic requirements of
smallholder animal management on low productivity range of seasonally variable
carrying capacity. These characteristics of production with resgec: to land
use require that communal tenure be retained, in one form or anocher, as an
essential feature of most pastoral production systems. Once the necessity of
communal tenure is accepted, the key policy issues center ugon the design of
communal tenure rules and institutions aporopriate to the needs and potential-
ities of producers of varying production orientations and management capabil-
ities.

A policy model which holds promise for Subsaharan Africa is summarized in
figure 5.1. ¢t should be =mphasized that as a general mcdel it is meant to be
illustrative of the principles that underlie the colicy relationships that are
discussed below. That is, we attempt a theoretical £frameworx for approacning
the specific details of any number of tenure policy problems. The model ap-
pears to assutme a large measure of spatial separation between large commercial
fQoldings and smaller noncommercial enterprises. This, of course, is typically
not the case, and a key quescion in most tenure reform programs will be how to
tailor specific reiorms for specific groups utilizing sharad range. This will
be difficult under *the best of circumstances, and the evoluticn <f greater
spatial separation may in the long run be necessary. Also, the model applies
to semiarid and arid prcduction environments.

Tenure is treated in the mcdel essentially as a dependent golicy variable.
Tenure rules and institutions normally should be scaled to the circumstances
of livestock production, as indicated by the role of livestcck in the nousenold
economy, and the production orientations and management styles of the producin
units. The £irst measure is the role of livestock 1in contributing <o the
overall income requirements o»f the preducing unit. This provides an indirect
measure of tae relative 2conomic interest of the housenold in livestscs, and
the willingness (and ability) of the household to make availanle lacor and
other productive assets necessary for the adoption of <ertain tyzes of tenure-
dependent management practices.

"Producticn orientation™ refers =to attitude of the liveszock =znter
to the market. Most herders prcduce both Zor subsistence consumption an
the market, so it is the progorticnal mix that is really imporzaant. A potan-
tially useful measure ZIor classiiying alxed production units as eiiner »radom-
inantly subsistencs-orisntsd or predcminantly ccmmerc:al-orisncad is wnether
sales are undertaken on a rcegular and planned =asis, This would not, of
course, Dde fail-safe, 2uz it axemolifiaes =he qualisa=ive <2zonzidarzacizns -has

are nvoived la assesslng caanges L0 droductilon orientatiin,

tion orianzaction” .s iaportan:

"2roduc 4 -
the degr2e of zroduction Ior sales indica

irse,

]
w
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MANAGEMENT STYLE
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Commercial production
for market.

2. Small

Broad continuum from
essentially traditional
to mainly commercial;
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important for subsis-
tence, but small levels
of planned commercial
ofttake achieved.
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willingness to
under tuke invest-
ments.

Minimal expen-
diture on farm
operabtion; asset
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from private prop-
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form of leasehold.
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indirect control
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via private water
rights. Group ranch
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_of public water
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ited by water
availability
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land use zoning.
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satisfaction of most interests. The group ranch model is illustrative of a
lccal-level organization broadly representative of hnerder interests., Though
it has typically, and appropriately, heen promoted by planners for its advan-
tages as a production unit, greater attenticn snould be given to its potential
as an organization £for engaging regulatory institutions in negotiations over
range use standards. Supr.lccal bodies mus: be backed up by suitable adminis-
trative resources, regulatory authority, and, of course, political commitment.
To be effective, any supralocal institution must enjoy a wider political legit-
imacy, achievable only from a general public appreciation of the need for a
formal institutional role in regulating rasource use. This latter requirement
has probably not been adequately met anywhere in Subsanaran Africa. Zstaolish-
ing institutional legitimacy on matters involving the regulation of resources
is perhaps the single most difficult resource development constraint.

The third group in the mcdel presents very different rolicy problens,
These small to very small holders typically secure only a small portion of
total household income £rom cattle in the form of milk, blood, and only vezy
occasional casnh sale., ©For them, the small Zfamily herd may be an important
input to other aspects of the farming enterprise and may also serve as the
household's only significant Zorm of savings.

It is just because the smallholder is so often unable to provide either
the labor or the capital to effectively manage the ZIZew animals owned that
special difficulzies are presented. Often =the wvery 3nimals zhat cause :zae
gr2atast lJamage and aga gnactianded Or only casuaiiy caced Ifor ceiong Co tais
category of owner. et at cle same cime, tae owner is Crequencliy incapanle of
providing more animal supervision., In addition, these small holdings are the
only secure form of."weal:in" possessed by this lower strasum of tne pas:ioral
community. In the aggregate, the numoer of animals on t=he African range se-
longing to this category is substantial, and unless we address the propert:
rights. involyad, there is little hope of effective management. The land rights
of smallholders are probably dest provided in the framework of relatively sed-
entary mixed farming areas., These areas need to be identifled and secured for
smallholders as a f£irst step in any tenure reform prcgram.

5.5 Conclusions

In most pastoral prcducticn areas of 3upsanharan Africa, communal tenure
makes aconomic and acological sense. Though communal tanure systems throughout
the continent are undergoing severe stress in tne Zface of rapid economic and
instituctional change, individualization of rangeland will only in the rarest
cases solve the proolems cnaracteristic of communal tenure 3systems Lcdav.

At the same =time, estaplishment of communal tenure systems trat accommncdace

growth, ccnservation, and equity oojectives prasents £ozmidanle challances,

In any given situacion, 2anaivsts musSt e 2renarsed 0 rigorously assass  zne
environment oI livestoccs production and prcducer Zecisicn-making in zerms of
what it impliss Zor land tenurs, prcducer coogeraction, and Zorms oI adminiz-
trative reguiatizsn. Tnougn =raditional fnstizuticns mas Lo scme <izsumztancas
retaln suffiziane lagitinacv =0 okav 31 <2lae 1n ranca ~anagement, tha 2CInemls
ana $oliilcal cases Iz iraditicnal autnoricy are cecoming LnCI2asSing.y T2NUCUS
across Afrzica. The contamgorary sroduction 2nvi-cament Itresents 3@varal Jnlgue
oroblems danZamiliar zo =radicional instituctional 2xgeriance.
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The continuing importance of communal land use to pastoral production
indicates that, over the long run, increasing attention should be given to
the development of policies in the areas of common property law (including
the relationship petween individual and corporate rights and responsibilicies
as well as arrangements such as group ranching) and regulatory and community
management institutions £for communal land usage. These two instituticnal
realms will provide the working rules for communal tenure. The latter area,
regulatory and community management institutions, has some implications for
technical assistance, for it suggests greater emphasis on approaches to re-
source management similar tn the tradition of public lands management as Known
and practiced in North America (Calef 1960). This tradiction, with its predom~
inant emphasis upon the negotiation, assignment, and regulation 'of grazing
rights to common pastures, has been remarkably absent in providing even the
most general background to pasture management in Africa.

- Achleving eflicient administration of public, communal range will 2e a
long and difficul undertaking. Land management agencies will beccme factors
to be reckecned with at a rate roughly commensurate witd two important develop-
ments in Africa's political economy: the economic integration of pastoraiists
and their livestock production into the national economies; and the public
recognition of the state's legitimate interest in matters afiecting the use
of natural resources. The former is proceeding rapidly; the latter will be
granted onlv grudgingly.
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