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Introduction 

This report is the culmination of a series of coordinated studies on lane 
issLles in pastoralist dE:'lelopment projects ·....hich has been under I....a~ 

: t:..and Tenure Center, University of ~lisconsin-Madison, since 1979. t:..TC 
~d upon this topic as a result of discussions at that time with the Unitec 

States Agency for International Development (USAID) concerning research topic~ 

to be pursued under the Center's ne ..... four-year Cooperative Agreement ·.... itt 
USAID. USAID was beginning a revie'.... of its policies toward the livestoc!< 
sector, prom!?~ed by the disapPointing performance of i-ts li';estock and range 
management projects. At the Center, a number of stat': ::It::mbers had ::ecome 
increasingly uneasy acout what appear~d insufficient empirical and theoretical 
understanding of land issues in rapidly changing pastoralist societies. 

The report aims to fill a gap in our understanding of pastoral systems 
of production in Subsaharan 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 t~e changing economi~ uses 0: cattle, 
changing livestock production st:ategies and resource use :::ractices, and land 
tenure change. t:..and tenure--the stru~ture of righes in la~d, t~p.ir ~is~~i~u­

tion and administ:ation~-is im90rtant both as a factor interacti~g ~i~~ ~r~ade: 

economic changes and as an instrument for managing change processes. The study 
considers how tenure systems are changing as a result 0: ;eneral =~ar.ges ':'n 
pastoral societies (for instanc~, the ·gro..... ing importance of :narket relations, 
new technologies for land and ·....ater use, and changing patterns of political 
authority over land), and what these and other factors imply for tenure reform. 

Three Land Tenure Center Associates have been directly invol'led in this 
study, and portions of their individual and combined ef:orts are present.ed 
here. First, ?rofessor John 'N. Bennett provides a frame of re:erence for 
conzidering pastoralists in transition. Then, indi'/idually authored chapters 
are presented on three main regions of study: John ~. Bennet: on projects in 
East Africa, James C. Riddell on ;?rojects in t/est Afr ica, and Ste'len ~.;. La·....:y 
on the experience of Botswana, which provides im~ortant t.enure policy insights 
for Southern A.frica. A final integrati'le chapter on land tenure polic:( in 
A.frican livestock de'lelopment: gleans some cr i tical lessons from this diverse 
body of experience. 

Excanded versions of the regional studies contained in Ch. :, 3, and ~ ~re 

available in chree Land Tenure Center Research Papers: 
, - . .John 'N. Sennett, "Political Ecology and Development: ?rojec:s .~.::ec:.:.ng 

('Ao:"; : ~""'."",, ..Pastot'alis~ ?':!o?l.es i..'l East ~.::ic.3, It S:'C ~es-=.::c~ ?-:S:P.: I :-:0. 30 ..._---"'-'., . 
Land rr~nur~ r:~n~er, I'Jni'l42:s::'.'~: "'l~:~::-:ns:~, '~:J..,! :?~4j; 

James C. Riddell, ~~and ~enure :ssues i~ dest African Li~es:oc~ and ~ange 

De'lelopment ?:ojec':.s, " LTC :tesearcn ?aper, :10. 7i (:·Iadison: :'and ~e:'ll.::e 

Center, University of ~isconsin, :ecember ~982); 

lcon:.] 
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The Center is grateful to the authors .:or their cornmit:nent to and per::;e­
verance in the formidable task of rese3rch and rethinking set for them by this 
project. We believe they have :nade substantial and much needed contributions. 
We are also grateful co ?rofessor Don Kanel, ~ho as t~e then-Director of the 
Center foc:nulated and organized this project; and to Jane Dennis-Collins, 
'",ho typed and retyped t~e several parts of this rel?ort at var ious stages of 
maturity. I have learned a great deal through :ny invol'Jement in the final 
assembling and edi ting of this report, and r hope tna t othe~ S ·.... ill find it 
equally illuminating. 

John W. Bruce 
African ?rogram Coordinator 

May 1984 

Steven W. La~ry, ~Land Tenure, Land ?olicy, and Smallholder Livns~oc~ De­
'/elopment i:l 30ts·....ana, N LTC Research ?ager, no. 7d (:1adison: :'anc :';n~::e 

Center, University of Wisconsin, ~arch 1983). 

Chapter 5 aPgeared in slightly different for:n as "Land ':'enure ?ollct' ~:1 

African Li'/es~oc.i< De'/elopment," in Li'/estcc:< De'/e1ocme:1t in Suosaha~an A::: ica: 
Constrai:1ts I ?::-os::Jeccs I ?oli.c·, Lt'a;?erS ;:>cesenced at Confe::ence on O'/ecccming 
Constraints to Li'/estoc:'< :::le'/elo9menc in Subsahacan Africa, neld 3-6 ;.llgiJS:: 
1983, at the tlni'/ersit:y of Flocida-'3aines'Iillej, edited '::!y ';a:nes ?.. Si:n?son 
and ?hylo ~vangelou, en. ~5 (Boulder, CO: Westview ?ress, 1984). 
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Executive Summary 

The conventional policy model for livestock projects in the 19605 and 
early 1970s is described in Ch. 1, -?astoralists in Transition: A. Frame of 
Reference,· by John W. Bennett. ?olicy aimed to maKe livo:!stock systems moce 
producti'/e in teru!:: of producing illore beef for markee. ':'i'picallYi :)C'ojects 
were primarily concerned 'Nith the phi'sical and technical dimensions of the 
production process--',dth animals, pasture, and 'Nater--and with org~nizati(jncll 

and infrastruccural aspects of li'lestock mar:<eting, 'including establishment 
of marketing boards and slaughter Lng facilities and t:ek couces. As animal 
numbers grew (for projectand nonproj~ct-related reasons), declining range con­
ditions became an aJditional concern. Thus li'lestocx pcograms came to h~'/e 

three main -thrusts: improve the qualiti' of animals; increase "offtat<e- Eoc the 
market; and improve ::ange conditions. Land tenure was often seen as a majoc 
concern with reference to the last objecti'le. 

':'his particular combination of policies WaS rarely successful in reorder­
ing the decision beha'lioc of li'lestock producers. ?astoralists continued 
to make the key decisions aoout production and resource use, and they did so 
consistent ·,.,i:h strategies ·,.micn followed tested procedures. In uncertain 
environments tnis often i:lVol'led ::eduction of c iSI<. Whatever the st:ategy, 
it became increas ingly clear tha t li'les tock potic ies had been promulga ted 
without sufficient understanding of the ~road social, economi=, ~nd ecolcgic~: 

environment within wnich pastoralists operate. 

Recogni tion of the absence of adequa te kno .... ledgo:! Eor sound policy led 
(in the mid-l970s) to increased studi' of pastoral production systems. The 
-economic" perspecti'l~ characteristic of conventional project design was 
broadened to include behavioral and institueional Eeatures not easily incor­
porated into econometric calculations. It became clear t~at ~any pastoralist3 
produce li'/estcck for market, but the i~90rtance of the mar:<et to :"ndi'lidual 
?astoralists 'Iaries considerably and de?ends upon such factors as the role 
of other income sources in the household 9~onomy, other economic uses made of 
livestock (for milk, meat, draft po....er, etc.), and t~e relative i~por~ance ot 
social obligations met through animal exchanges. This suggested g:~ater focus 
on the kinds of social and economic ~cr.efits required by pastoralists in return 
for their ef:orts at changing their production strategies and lear:1ing to 
~anage d~minished resources. 

3ut an enhanced ai?preciation of the broader social and economic as?e~':3 

of the i?roduction system does not ensure successE~l ?cojec:s. ~hougn et:or:s 
ha'le been .11ade to learn indigenous slstems, ho.... indigenous sys:ems i:":terac: 
·o/it.!1 new mari<et op9Crt:Jnities and ·,.,it~ project ac':i'lities remains unpr~c:..::::­

able. ~ore ::ecent 3!?9coaches ':1a'/~ t:orne ':.0 ':~co?:1i::.~ '::-.,:,: :>'l3::0:'~: 3·.';':~:::;; 

in Africa are in an 3''''k''''ard '::ansi:.ional staqe. in ·...nicn -;:as,:oralists =-:,:.::':1 
many attributes of ol.~er: si's:ems ',mile ces;:onal:1g in of:en l,lne:<;;::ec:ed '''ays 
to incenti'/es offerec':Jy mar:<e,:s and ~'1 proJec:s.:hapcer 1. concl.udes '.. :':.1 

3 ::ame of reference :nat descr l.:Jes ::,e char:lc:er cd the ::3ns:.:ion :?:~ces;;;, 

incoc?orating seme of ~:s ~e'l impli.cations to 1.and :e:1u:e cnange. 
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Although the change process affecting pastoralists has certain commonal­
ities throughout the continent ·....hich are to a certain extent generalizable 
for their implications to te~ure change, ~ufficient regional differences exist 
to ""arc ant emphas':!s on ~.if~erent as?ects o~ change and some·....hat different 
approaches to the key l~sues in the regional studies in Ch. 2, 3, and 4. 

In Ch. 2, "The East African Experience with Livestoci< Projects, It World 
Bank and aSAIO projects in Somalia, Kenya, and Tanzania are examined. In 
Somalia, the aSAIO-funded Central Rangelands Development Program concentrated 
on building up the ~ational Range Agency (:-iRA), a multipurpose national in­
stitution for marketing and processing ani:nals and for controlling range use 
t:trough ranch development. The review of the experience '",ith t~e NRA gives 
rise to a major conclus ion: too often governments, through donor-assisted 
project.s, have emphasized building up bureaucra tic insti tu tions such as mar­
keting boards and range control agencies witnout sufficient referenc~ to the 
production environment faced by producers or a sufficient understanding of the 
kinds of incentives to Which producers would respond. 

The analysis of the K~nya R~nge, Livestock, and Ranch.Development Program 
(1960-1985) focuses on Kenya's use of various ranch-type tenure models to pro­
mote livestock management and range conservation Objectives. Ranches i~corpo­

rated a variety of tenure and management arrangements, ranging from communal 
to coopera ti'/e to individual corporate enti ties. For Tanzania, the tISA!D­
funded Masa5. Li '/es toc.1< and Rangt..: ~anagemen't ?roj ec t and tne :'i '/estock De'lelo?­
ment ?:::>gram, Phase !!, sup~orted :'1' ':.he '.-Iorl.:1 3an:<, are :e·/:'.='",ed. ::::<am':'~':':lg 

the group ranch e:<;er :ence, :. t :"3 ~::nc:iJded ::~a: ::~e ;r::u? : ancn can .:;e 
expected to evolve, with or without development projects, for ~1e simple 
reason :hat ,?as:oralist:s are coming c:.o see tnat: t::teu ,?olidcal SUr'li'lal 
depends on some for~ of tenured grazing land. 

Chapter 3, ~The ~est African Experience with Livestoc~ ?rojects,n reviews 
livestock proj ects in Mauri tania, Senegal, :-liger, Cameroon, and :1a: 1. In 
Mauritania, political re:or~s and new government-owned water supplies had 
the effect of Obliterating tenure rules based on traditional hierarc~y and 
reflecting a large ~easure of social inequali t:l. General, :1on tenure c~anges 

·..ere advanced ·.. ithout giving due regard to the need for a ne',.. principle of 
exclusivity to landed resources. This issue has been lef~ to amor?hous, tra­
di tional, rUle-ma:<ing procedures ·....hich have proven incapacle of genera ti:lg Q 

new, generally acceptable system of resource right3. 

In east~~n Senegal, World 3anx and USAID li~estock ?rojects ~ave grant~d 

exclusi'/e land and '....ater rights to grazing groups as an incenti'Je co adopt 
project-mandated management: i~provements, suc:t as grazing rotations, fire­
breaks, etc. Though this approach has :nerit, project designers :3ileo to 
account for t:te predominant role of crop ?roduction among .1lemcers ::f t~e 

target group. ?roject design assumed a pr ed is?Qs i d::n to ccrnmer~ial l.i '/<:!st::c.__ 
production, ·..hen lilles toc~ ;.,rere act~ally inpu ts i..1tO ::ne crop en ':oer:;r ise 2l:'.d 

only supplement:ary sources of i:lcome. Si:nilarly, ?roject ex::erienc9 i:l :a'-;jer 
underscores ':one e~<tent to ·....nicn ':.~e pastoral seccoC' exist3 ~s : ;Jar: J: ;j 

';"arger reg:onal economy. 'l:'he ~narac:er of crade3nd ot~e= =-e:at:~ns:)~':·"~er. 

~ne ?ast::>ral~st ~uareg and ?~l~e with t~ei.r ~oce secient:acy ~eighcoc~ are 
changing i:1 impoC'':anc :-eS?eC~3. E'~r the ,:i.;ne ::ei:1g, :o!:';nal:..zed =-ar.ge con:=~l 

~ay '/er'1 ''''ell prove ':'~poss i:'le. A tenur a policy :oc ·"'el2.5 ,?l:'ocaoly ;,as t:l~ 

best chance 0: succeeding. 



Experience in Cameroon illustrates the difficulty of promoting production 
opportunities for mixed livestock-and-crop farmers ·...hen local ::olitical and 
economic resources are controlled by large absentee landowners. In a more 
optimistic 'lein, recent proposals to modernize the Dina, ~ali's traditional 
system of grazing rights, point to a promising strategy f.or buildbg ui?On, 
through reform, traditional resource regi~es in ad?ancing contemporary devel­
opment policies. 

Chapter 4, .. Bots·...ana's Tribal Grazing Land policy," reviews the colonial 
and post-inrlependence antecedents to the frambg of grazing tenure policy in 
the mid-l970s. Tenure reform drew heavily upon the ntragedy of the commons n 

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 commi~ment to 
improvement of the circumstances of smallholders in communal areas, most TGLP 
resources ha'le gone to large, commercial holders in exclus i'/e ~enure areas. 
Early e'/idence suggests that most largeholders are not adopting :nany of the 
it; proved production and land use prac.tices envisaged by TGLP and offered as 
justification for the tenure reform. 

ConclUding sections of en. 4 are devoted to a review of efforts to improve 
smallholder production and management under communal tenure. A popular notion 
among many plannecs--ce'/italizing t:1e managemen: aut~ori~, of traditional 
autnorities--i3 :::riticized.':'heautl1or suggests ::-:a: communal .i.and management 
in aot~'N'ana, and elsewnere in Atric,], :nlgnc. best .:le approacned as a pUblic 
lands management proolem, similar in concept ~o the control and administration 
of individual rignts to puolic grazing lands in :-lorth America. The chaptec 
concludes with a discussion of possible institutional arrangements for beetec 
managing grazing land in 30ts~ana. A model is presented that assumes continued 
individual autonomy over ~ost herd ~anagement decisions and producer memoership 

_ in local grazing assoc iac: ions. Associa tions ·....ould de'/elo? local graz i:1g plans 
and r'~presene producer in teres ts before a dis tdc t-le'Iel land ooard, ·.¥Oicn 
·....ould en.force grazing r~gulations consistent ·.... ith incremeneal ce'/elo:?ment. 
objectives. 

In the fifth and final chapter, "Land Tenure ?olici' in African Li'/estock 
Development,~ t~e authors summarize their findings on t~e effects of economic 
change in the pastoral sector upon resour=e ::tanagemenc, access to resources, 
and traditional tenure rules. T~e authors present a ~odel which suggests :hac. 
effective t.enure refoc~s will be cased on pastoralists· production environment 
and management pcactices: (1) Large, commerciall, or ien ted produce:: S ::lay need 
exclusive cighes to extensive grazing areas, secured eit~ec througn conversion 
to freehold or, moce li::el" through creation 0: a long-term leaser.old. (2) 
Small to medium-size producers, because of :neir inaoili:: to cap~tal~:e ?ri­
.,ate range in'/estments, ·.... ill require some :<ind of ~odified ccmmucal :en'.J::e. 
The diversity of income strategies within this segment :;f the ~astocal ~o?u­

lation suggests that t!1e development of 'N'or:<a::lle ~roup S":'.Jc':'..lres .... i.:..~ af':':n 
oe dl':flcul:.:':1ls is an l5sue ::lat .neri:s ::lucn ::!.oser eons~der,,:ion :.n '::le 
proJec: des:..gn stage. (3) Smallholder i,::neran: ~roducecs present speci.=.':' 
:>roolems :;es;: deale ·.... i~:l ::1:"::>ugn land '..lse =oni:1g and ~r:oj'=C:'3 ·,.Jhi,=:1 =:ol.:;::e:­
mixed far:ni.1g strategles or ·.."nien i.n some cases ?ccmot.~ af:-f3.rm e~ploY::tent 

opportunities. 
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Some form of co~aunal tenure will ba the rule for the foreseeable future. 
This requires that attention be given to devising a specific body of la·....s 
governing individual rights and limits of access to communal resources. At 
the same time, developing an institutional framework for allotting land rights 
and policing L:.nd use is of paramount importance. aoth tasl<s are long-term 
undertakings, but are necessary if small-to-medium producers are to have an 
opportunity to participate in any si9nificant ·....ay in commercial li'/escock 
production in the future. 



1. Pastoralists in Transition: A Frame of Reference 

by John W. Bennett 

In its basic geographical context, the problem of African pastoralists 
and livestoc!< dev~lopment concerns the nature of dryland resources and how 
best these might be made agr iculturally pccduct:i'/e to ser'/e social and eco­
nomic ends. These lands deg~ade rapidli' 'Nhen irrigation, culti'/ation, and 
other uses are developed 'Iii thou t proper safeguards. ':hese same safeguards 
tend to slow down development and reduce animal yield to safe, but relatively 
low levels not in accord wit:h national objectives. 

This is vie'lied as a serious problem for those African countries seeking 
to produce commercial agricultural commodities on arid and semiarid lands Eor 
their own food needs as well as international markets. ?astoralist peoples-­
those who rai~e livestock in desert or on range and migrate with their herds 
in order efficiently to exploit the resources--e'lol'/ed environmentall,:::-spuo.d 
practices ov~r th~_g'iU1.er_a_t.i.Qns.1 but these practices yield animal. :Jrooucts_()f 
a quali~y_and-quant:-i·~y-€on.s.ide..r::e.d~9 be_lass X:ian .acreq~-9_t~ __:?_r-...::~~ "le'li -:~:n3.:1¢3. 
In'·addition, :nany pastocalists ha'/~ occ'JC'ied r3.:1r;e.!.,ancis ·""h:.:~ ae: :.?::aole ~i 
accommodating grain production, game reserves for tourism, and othe( uses wnich 
may provide more i~ediate monetary :e:urns. :he impoc:ance c: animal inciuserv 
is generally appreciated in those countdes as a. source of food, hides, and 
other products, but frequently these commodi ties appeac to be of 101ler pr ior i t:t 
than food grains, sugar plantations, and the like. Develo!?ment: :;llanners are 
asking pastoralists to raise more and better animals, more ef.iicient:ly, on 
incr~qIy cestricted acreage. 

At the beginning of the De'/elopment Decade in the ear Ii' 1960s, probably 
less knowledge exisced about arid-semiarid resource development, and indigenous 
ani:nal industries, than for any other comparable geogra?hi::al ~aci:a: or for:n 
of production. Arid lands research is really in its ini:ia1 stages eve:y~here. 

In the United States, most arid lands research institutes date from tne 1950s, 
and much of their current: wor~ concerns research on thought~ess and damaging 
practices in the U.S. and how to repair the deterioration they na1/e cause,-. 
·Deserti~ication,· the French-deri~ed term referring to ~aried acti~ities wi:n 
degradational effects un land and water resources, became a :nat:er of interna­
tional currency on1i' in the 1970s. Among the many problem sit:uat:ions included 
in the term were the effects on vegetation, soil, and water tables of intensi~e 

restricted grazing b~ pdstora:ist ?eop1es in ~arious ?ar:s of A£:ic3. ~Cver­

grazing," another vague but ?regnant: ter:n, was always wi:n us as a local and 
inter~ittent: proclem, ~ut it~ spreading ef:ects began ~o add U? :0 lar;e-scale 
dete~ioration ~~ :!ngel~~ds ~nly '~hen ~e'l~_=~~e~: ~eg3n .~ 1::~: ~:J:~~g 

~~qi:nes. -:.~e ~:e~dom 'Jf ':"!ng'! Ilse, :::cige!"lct~:3 ~~r:d :=~I"::~, ~~= 'J~-:~:: :~a 

in the 1960s. 

':he failures--or at least t~e ~ery :i~ited achlevement:s--oE li~estoc~ and 
ra~ge development: projects in African countries ~uring the :3605 and ~970a w~re 
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based on this general igno~ance of cryland management under uniamiliar social 
and economic circumstance~;. The urgency of the de'lelopment efforts in tne. 
countr ies concerned did not permit a generation or so of lead-L1 resea::ch 
before var.ious instrumentalities ~ere tried, and the available technical 
expertise consisted mainly of people trained in the commercial regLnes 0: 
the Western world, ~ith their many subsidies and regulatory practices desigl;ed 
to make up for r~source deficiencies. Such methods, translated into the 
African r.eality, ~ere not only less than effective, but interacted ~ith poorly 
understood livestocx-prcduction institutions to result in lowered productivity 
and serious resource depletion. 8y the 19805, 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 cecade, probably more research and confer­
ence acti'lity have been de'loted to ,\.frican li'lestcck tnan to any other agri­
cultural sector for the continent, and our pe~ceptions of pastorallism nave 
al ter"ed in several im!?Ortan t respects. 

1.1 Changing Perspectives on Pastoralism 

This decade of research has a number of distinctive charac~eristics which 
may constitute the framework for a very different. typ"~ of cevelopmen':. plan:1ing 
and execu tion. Fi rst, t.he -econcmics - al?proach to 1 ives tock de'/elopment has 
been broadened to include more cetailed consideration of behavioral and insti­
tutional features not eas il'/ incorporated in econometr ic calculations. Th is 
came about because the difficulties of de'/elopment projects shc·....ed :l1at ':~e 

methods used to raise livestock i:1 indigenous systems were based on distinctive 
forms of land tenure, animal ~anagement, ~ecgraphica~ 3ett~e~ent, 3nc :escu:=a 
conservation. Since these practices ',;,ere part and parcel of the "culture"-­
that is, the distincti'/e styles of '/ie·.... ing the ·....o~ld and interacting ·.... ith 
nature and other people--of the pastoral populations, anticipated changes 
in producti'/e activity on the basis of ',.jestern styles of incenti'le did not 
materialize. Consequently, the indigenous systems had to be learned. ~ore­

over, the ~eactions within these systems when one component ~as altered could 
not be predicted. For example, ~rly pr:ojec~s assumed th~_t:_~:_}~·les~.cc:<prices 

increased, herd.-9~....oe.rs_·....ould "sell more ani:nals. In :nany cases, such sales did 
n€":natertali-ze. Recent research "has demonstrat'ed tha~ this :es?onse"" is a 
completely "rational- one, given the need to build nerds to cusnion ~~e ef~ects 

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 eme~ging a::lOroaches gi'/e great~r i:;tpoctance co :=esearch done 
prior to the planning of projects in order to ascertai~ ?ossible ~ehavio:=al and 
insticutional res?Onses. ~his effort has :neant :noee extensive use of acace~ic 

specialists like antnropologists skilled in social-ecological anal/sis. ?roj­
ect design increasingly incorporates "schola:ly~ ana:y~es "~f sccial :elatior.a~ 

structures, customary land and ·..ater tenure, and pro?er:y c·....ners:l.:.? T~ese 

instituticns and ?raC~iCe5 ~ere found :0 be remarkabl/ resistant :0 ind~ce:nen:3 

to c:1anqe, 10r: =ecause ?~s~'Jc31~s-:3 ~:"~ ~:·ll~a~:':"·! "":~""!5~=·~·?:':"'="--~'~'J :;s:.~: 

chanqe as a llacter -:Jf ?l: i."'lci?al--'Jur. :~':";\IJS~ ':.":~ -:::':~:, ~:-;:...;'::;:-;' ::=:c~':·.,;:=s 

seem to ?rovide :ess ris~ :~an ~~e advccaced ~ew ~nes. ~~is atti:~de ~a3 ~ee~ 

reinforced 0'1 ':.:le ::ac':. ::nac coun::-y gO'/er:1men::s :"la'/e :e:;ea:edl./ :e:-.eg~d'J:-. 

promises :nade to livestcc~ ?rccuce::s :0 3upply ~ac::i:ies ~or ?as:ure ie'lelop­
:nenc, ·.. acer, ?~ice s 1.J?!?Or:, .:inc ::la::<e:i~c. :;t -"t .. ., "';Or''' t""\': -~~~. ~_ •• _---~. 
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promises had been generated by the conviction of tne foreign technical assis­
tants that their development projects would suc~eed, i.e., that the economic 
incentives created by such projects would induce appropriate behavior on the 
part of the producers. As ·...e 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 a?proaches to development also include more concern for 
the ·...elfare of the pastoralist peoplp. themselves. In the first decade the 
livestock development projects in Afr ica 'Nere almost exclusively concerned 
with animals, pasture, and ·....ater--and the cooperative infrastructural compo­
nents like mar~eting boards, slaughtering facilities, and so on. The critical 
attack on development planning '....nich emerged in the several inte:rnational 
conferences of the late 1970s and early l~80s, based on the research that 
h~d been accumUlating through the 1970s, celebrated the common theme of neglect 
of the pastoralist populations. The thr~st of the development efforts was to 
improve the quality of the animal breeds, the amount of offtake, and tne condi­
tion of the range. '::'hese em?hases can be traced far baci< into the colonial 
era (as '-Ie shall show in subsequen t chapter s), and they 'Nere carried for'Nard 
into the era of independent states by mlnistry people and development agency 
personnel. 

Howe'ler, si:lce the al::lost e:<clusi'le :ocus on production factors (grandng 
a good deal or lip service pald to pas~orallst income and welfare) did not live 
up to expec~ations (at least as promised in the project page:s), it became 
evident something ·...as fundamentally ''''rong.. :'he producers t:'1emsel'les had been 
neglected: it ·...as they '",ho made the decisions, not the government mi:listries 
or the parastatal creations; it ·...as their '"Jelfare tl1ey '",ere attemE'ting to 
safeguard, and they '",ere doing it the only '/lay t:'1ey kne'''' how: to minimize. risk 

-by following tested procedures. Consequently, it has become clear tnat these 
risks--cisks actually enhanced by the de'lel09men t i:li tia ti 'les--have somehow 
to be minimized by focusing mor~ clearly on the social and economic benefits 
required by t;,e ?astoralists in return foe t:'eir ef.~orts at changing t:nei: 
~oduction s tra teg ies and learning to manage diminiShed resou rces. This per­

spective for the first time has a?preciated the fact tha~ pastoralists are 
capable managers of their o .....n economy, and not incomget:ents una'Nare of the 
fine points of li'lestock production. Their priorit:ies were sim91y more complex 
than simple output for mar:~ets; t:,el' produced for a casic social living, mucn 
as the early ranchers in ~orth America, Australia, and :;,e Sout:., American 
pampas did, with sales of animals as only one of se'leral objec:i~es. 

Fourth, newer a?proaches to pastoralist de'lelopment have come to recognize 
that the animal industries of African countr:es are in an awkward :ransit:ional 
stage. :1uc:'1 of :::e fail~re by s?ecialists ::0 cOiOpcenend ':.he s:.lo::2.et:ies of 
product:ion strategies '",as based on the incompleteness of histoc:.cal i:l:or::la­
eion, that is, on :he differential ?a':.':.erns of cnange. ~hus, ~he basic ~t:hno­
logical information availaole.at. ::he beginning of intensi'le de'/elo;?ment: e::or:s 

-.-.-,... .. - . . . 
:'.1 :.-:e _-,ous -ias ::er:yec_..:.n :.,e ,1laln =:om et:lnogra;mlc researC:1 carr:.ec ::n :'n 
:.1e ':':;2u-:~ .. 1j ?er:.oo, ::_e?ea:~::'.-Jo{nlC:l :1ad...as_--:.:s pr:'ma:, ;oal.~ -:ecC?ns~::.:c:':'on 

of p're::Contact ?roduc::"on and social systems. The conceot::: '::ie ":::ast African 
cat':le ~ie-x'l is a- case .:':1 pol.1:: ::1i3 conce~tion, c:~atud in :~e :"at:~ :'320s 
0'/ :-1elvil~e :-ierSi<ovi:s and o:ners, portrayed :::ast Af::ican pas:ocaJ..is::l as a 



unified cultural endeavor, in which production of ani~als was cone mainly for 
social and ceremonial purposes, ',.,ith the principal '/alues residing not in 
commercial transaction, but in livestock as symools of col1ec~ive 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 :l1any parts of 
Africa continue in varying degrees to use animal.: as ''''ealth and continue to 
produce animals in order to finance socioceremonial activities; but at the 
same time, they are capable of participating in ccmmercial :narkets ·,.,nen the 
conditions are right and the needs are apparent. There is evidenc~ that 2:.!:-. 
many pastoralist societies sales of ani:nals have long been part of the live­
stock. economy-;- al tn-ouah tnis fact ',.,as negl"e"cUld---in the earlier et:lnographic 
rEt~h--' 

Moreover, the earlier research neglected to note that pastoralists have 
been accustcmed to partici?ate in other economies ·,.,hen t.'1e occasions arise: 
wage labor, cul tivation, trading, and urban employment. This cosmof'Olitan 
adaptability of pastor.alists has ccme to be appreciated only recently. This 
capabili ty has shielded them agains tinter :uptions of their .,,,,rd ing aco:ivi ty 
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 
infor;nation and inpu ts and then peesented 'Ni th al ternati 'Ies, noe forced into 
positions they have already learned to evade. 

1.2	 An Organizing Concept: Frcm S~bsistence 

to Commercial LivestOCK Production 

It is possible, and we believe useful, to organize what we now understand 
about ?astoralists in an evolutionary schema. This e f':or t is iac ili tated by 
the accompanying diaC?,:,:un, ':ig. 1.1. The e'/ents and pr:ccesses indicated are 
set foeth on a rough dme scale, beginning ·.. ith the reconstr'Jc:ed systems of 
the pre-colonial era in the nine teenth cen tury, ?aSslng tnrougn the colonial 
era of European intervention, and conclUding ,.. i::n the contemporary era of 
intensi- f ied intervention associated ''''i tn tne "?lanned cnange" 'Ie, s ion of 
de'/elopmen t. 

Below the time scale are listed t'NO basic social institutions used oy 
?astoralists to manage. livestoc~, or at least those institutions we have chosen 
to represent the :<ey to the ?roblem of change in the de'/elopment ?rojec~s. 

These are a form of "communal" land tenure or ?asture utilization, comoined 
,.. lth o\.¥nership of herds ':)y indi',iduals (not collecti'lities l.i:<e ·....hole t:.:i~es, 

clans, ecc.). ?roducers :noved ·..,it.h the herds at:. in:.e~',al.s, a:lc i:l '/a::ting 
pat':erns and cornoina:ions of semi-permanent residence 0: encampments, in or::':er 
to maximize the availaoilities ~E ?asture in a drougncy or seascnally variaole 
climate. If herds ar:e going co :nove at i;lteC',als, :.len it is i.lli?ossi.jLe :'0 

asslgn ?e,~anent ":lwnersnJ.;>, ::0 ?ar:lcular :.:acts ot land; in ~tS ?lace ,.... il2. 
arlse :1 complex system of ~us~~ma.:'1 ":lgnts to IJse" ':'and :and ·..ells, etc,; 
at ceetain ti,l1es and I.1nde: cer:':..:li:1 ~ondicions. :'::e i::di',idual. ~a.t:le-'J'....ner's 
right to gra::e nis catt.1.e o'/er oroad areas ',..,as de::"/ed ::<Jm :-",3 :nem.cecsni? 
in a grou? '..nicn ;,el.d 3ca::ing r:'gn:s in :::ose :ll:eas, and hence :'.le :.ec:n, 
"::ommunal." 



FIGURE 1.1 

Change and 'I'ransition in African Pastora1ist Production 
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l'HI:;- (tJ'l'EHVEN'UON SYS'!'EMS OF RESOUnCE HANAGEHEN'r POST-INTERVENTION SYST~IS OF RESOURCE HANAGEMENT 
AND PRODUC'!'ION AND PRODUC'l'ION 

A)	 Huntjt: ul.•ndgement t~ndcd to be conservationist tJecaus~. A) Range management tends to be abusive because: 

Herdc. s a':)rced lo respect mutual needs for r~sourceu Iferders no lon':)ee maintain or initiate agreements 
lleCCti:,d. y lo llIdintain d atyle and volulU~ of peoducti031 peetaining to resouece and production allocation 
OVel" ,. '.liven peeied of time and conteol, and have restr fcted choice of pas~ 

tue~ 

(tdcililatcd by. e.g., low populdtion density; "ndt­ (facilitated by: population growth; income di­
urul :iY-i l elliS" constraints; reciprocity and eedisll"i ­ veesification; t~chnological change; markets; de­
bulial.; ull,1 othees). velopment peojects; and alternative land uses). 

IJ)	 l'rudl... llun \".:1S m.:1illtdin~d hy the herd-owning household U) Entrepeeneurship ~/llerges: herd owneeship, \/hen 
dlld ulhc:r prillldry social ortjanizdtions, dnd eetj111at~d unrestrained lJy collective controls, I..>~comes en­
by ClJl!"ctive u'.1rCclllent dnd mutual constraints within trepreneueial, I.e., private rather than collec­
ull" 1h: t \I~~11 he: rd i ng un i ts tiv~ benefits dre "mdximized" 
(tuciliLatcd hy: ~.g., authority sy~;tellls; style:..> 01: (facilitated by: breakdown of local and/or hicr­
IIctjollal ion; economic int~rdependency; pdrticipation archical authority systems; increased eeliance on 
ill 1'IIr:.uits other than livestock proJuction; and cxteenal economic forces and inputs; dnd olhees). 
lither:.) " 

C)	 1111111<111 dlld ..ildllldl pupulations l-~latively static and not C) Human and animal populations fluctuate and change 
dttt~(:1 cd by t.Jclors extraneous to the physical and so­ in respoll:">c to factors ~xtran~ous to th~ physical 

l-:id! l".. :.itr..iinls. and social constraints. 

VI 
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Now, the combination of "communal" tenure and individual herd ownersnip 
has an .inherent potential for resource abuse. By t.'1is ·...e meal, that the 
problems envisaged by the "tragedy of the commons" :ncde.L can emerge, gi'len 
appropriate conditions. That such conditions emerged at ti:nes in the pre­
colonial era can be assumedi there is no intention here of glorifying the 
ecology of tribal pastoralism--it had its problems like any other human pro­
duction system. aut the point ,is that, as sug0ested b, t~e left-hand column 
entitled "Pre-Intervention Systems," the herd owners rior{ed out mutual arrange­
ments to handle "commons" management problems if they ap~=ared. Both by nego­
tiation and by pUShing and shoving, understandings ''''e:e reached among t: ibes 
or herding groups as to mutual needs for pasture and ....ater--'Jnderstandings 
which ....ere flexible in order to allow for the inherent variability of cli:nate 
characteristic of arid and semiarid areas. Usurpation of pasture ~y a he:ding 
group outside the customary rights system might be met by ar~ed resistance cr 
raiding. Depending upon the pressure on pasture resources, the r ign t-nolding 
groups developed lesser or greater controls over their :nemeers' grazing prac­
tices. Among individual herders, there '",ere "herd-fdend" rela :ionships 
developing bet·....een herd owners at considerable distance ::cm e<lch other (and 
often related by :dnship), '",hich operated so that, if one of t:'e pai: '....ere 
affected by drought, his partner would take a portion of his herd on a borrow­
ing basis and return the animals and portions or the increase ''''hen the first 
herder's territory had returned to normal production. 

These and other techniques, tunctioning in a low-fertility and lo....-densi~y 

?Opulation, ·...ere reasonably eEfecti'/e i:1 :naintaining an ecologic3.1 balance 
between humans, animals, and land and water resources. The balance was prOb­
ably facilitat.ed =y r2cur::~nt :ia::'Jral c:::'ses--e:<::er:le ~:CUSht3, ~:':;aasa ~u:.­

breaks, and the like. That is, the pastoralists were never in complete control 
of the situation; it was si:n~ly that, through time, a reasonaole continuity ot 
production at a SUbsistence and traditional '...ealth-e:'.cess level '",as :naintai:ied 
by processes '",hich can be subsu:ned, at least in generalizing re:.:ospect, '::Jy 
concepts of "ecosystemic control." Helge Kjekshus nas attem~ted to :econst:~ct 

this system for East Africa and its disestablishment by the colonial gove:n­
mentsi although there are problems ·... ith he: analysis, in the maln it d?pearS 
to explain a good deal. 

Changes introduced in this socionat.ural system by colonialism, and their 
prolongation into the era of independenc2, had the effect of dis turoing t;"e 
balance between the human, ani:nal, and physical components. So fa: as basic 
institutions '",ere c:~ncerned, land and '",ater tenuce rights and use pat':.er:lS 
were greatly altered. The i~digenous systems of co~~unal-usu::uc~. tenure ~ere 
modified in a '/ariet, of '''ays, depending on appropriat:'on of pasture and :ange­
land for other uses, and on the political settlement of lando'rlnershi? accom­
panying indepe:ldence. ::ach Af: ican counr:ry no'''' nas its own part':'c~llar ::\l:< 
of tenures--some tcaditional, others boc:owed =:-::m :.:u:o~e3.:i :"3.'''', Je':. ~':.:'.e:s 

recently developed to meet particular local needs. 

These changes and ex?e::'ments ~ave had t~e ~=~!c: :: ~!s:::~::'~g ~~s:~:! 

ac:eage for :nlq:a:or'! ~'astocal ;JCccuc:':'on. 0: ~:'l'::od''':c~.-:S -::::::;:P.'::'::'-::, - ...... 
avallable :3.nge, and :'nduclng :e.i.ati·/e o'/erprcauc:':'on of an:':nal3 3:1-:: -::'/e::­
grazing ,,,hen an:':nal ma:1agemen: mer:.nods a:e :1.0t c~ansed ':0 -::ope ''';)''::1 a':',,;::!::~d 

resource condi:ions. :'he s,!s"em 0: agreemen:.3 designed :0 ~onc:Ql. :'::!solJ:~e 

use :Jas ~roken do'..," or :'3 g:adual.i.:I de':.eriorat':":-.g :':1. :na:-.y ~:eas, 3~,jCa : ..... a 
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physical and economic basis of these arrangements has changed. ?ressures 
by government for more off-sale of animals have driven man:; herders out of 
business and encouraged others to move to....ard a ranching form of production. 
The human populations are gradually losing their adapted balance .... ith re­
sources, ....ith some areas oV'i!rpopulated, others underpopulated. This is, of 
course, a generalized profile of the situation; later portions of this paper 
will examine some of these changes, and others, in greater detail. 

We indicate on fig. 1 t·....o major overall consequences: f i:st, a general 
drift toward entrepreneurshi?, e. g., as suggested aoo'le in the move to ....ard 
individual or kin-group -ranching- (which often results in exclusion of small 
herd o....ners from the system). This change means that the collective benefits 
sought under the indigenous system "are replaced by an attempt to maxi:nize 
individual gain--or at any rate benefits for tne ef'fecti'/e local producbg 
groups acting entrepreneurially in the absence of the socionatural "ecosys­
temic" controls. It should be noted that such entre?reneurship does represent 
-development- insofar as it :neans that pastoralists move toward commercial 
regimes, as sC?ught in de'/elopment programs. Ho....ever, the precess occurs at 
the expense of the collectbe ·....elfa::e of the tribe or general population. 
-Excess population" emerges; these people :nove into the to ..... ns if farming or 
trading is not poss ible. 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 ·... ith physical factors, but by 
the search for indiv icual gain, commerc ial o!?!?or tuni des, and the 1 i~e. The 
equilibrium reacned under indigenous conditions bet~een human and animal ?O~­

ulations, in relationship to resource potential. at gi'/en levels of exploita­
tion, is upset and ?Opulations fluctuate. or grow, in l;'es?Onse to ",:xt:aneous lt 

factors. 

The predictable result for: the resource base is chronic o'/erg:azing of 
available pasture' and chronic shortages of ·...ater. -These conditions e;<ert a 
continuous demand for: improvement or amelioration: thus, the dominant t~eme of 
the colonial gover~ment development efforts ~as resource conser'lation--finding 
'",ays to alleviate pressure on land and ·...ater. In the era of inde?endence, 
these goals have continued, but added to t~em has been a series of projects 
designed to increase commerc ial iza tion of 1 i'/es tock procuct:'on in an e::or t 
both to remove the "excess- animal population from grazing lands and to 
increase the quanti~y of animal products a'/ailable to t;'1e national economy 
or international ::lari<ets. To accommodate ~his commercial ce'/elopment, de'/el ­
opment =)Cojects in the 1970s emph<lsized government and parastatal ~om£:anies 

designed to recei'le and process ani~al of:ca!<e. 

These projects had limited success (:nost 'liere conside::ed ":a':'':'''..!.:es'') due 
to the inadequate pricing mechanisms and a lac~ of =ollo~-thrcugh on guarantees 
of enhanced :esour;:e de'le109ment. ?ast.oral.ist3 commonly cons leered :.'1a t, in 
light of low or fluctating prices, tney might ex?er~ence less ris~ =y concinu­
ing in the transitional :::roduc:.ion regime, hoping to .:ene:i: ::::lm the :ni:o:ed 
subsistence-commercial st::a:::egy they had 'Jtilized since colonial ':.i:nes. ',.jhi':'e 
C:1e ;:cmmuna: tenure 5icuadon :las oeen se':"ec:i'lel'( ana ~cca:l'( :nodified :'.i some 
situat~ons, ::1e ?ascocal:scs ~a'le :1ot adapted .:.~ in a gene::al or =c~p::enensi~~ 

manner; that is, they :1av~ a::effi!?ted to :naincain a :nig::acory 3:::a:egy as =esc 
they ':an, gl'/en the '/ari::ll:s ccns::::ic-:.ing :acton;. ' 
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2. The East African Experience with Livestock Projects 

by John W. Sennett 

This section of the paper reviews livestock development projects i~ 

Eastern Africa funded pr inc ipally by USAID and the World Bank Group, ',."i th 
contributions from other national and international agencies. This review 
is based on a series of papers representing the final plans and oudgets of the 
projects involved in each program, plus, .....here available, e'laluative studies 
of the success and failure of these projects and programs. At the close of 
the country revie .....s, the general pattern of development planning and implemen­
tation follo .....ed by the agencies 'will be discussed ..... ith reference to a numb.er 
of scholarly critiques. 

fhe review will dwell mainly.on three countries, in this north-to-south 
order: Somalia, Kenya, Tanzania. This order is also one of expanding trea~~ent 

and analysis, since this section of the paper is concerned mainly with the East 
African countries pro~er. 

If there is a major tneme in this revie ..... , it is that the style of develop­
ment used in Eastern Africa for livestock development is based mainly on the 
theory that by creating state agencies, or semi-autonomoui bureaucratic organi­
zations, facilities for production will automatically provide adequate incen­
tives for the pasturalist producers co increase and improve their production. 
This approach to development has not appa~ently provided the incent:vesi and, 
in addition, the activities assigned these organizations have tended to disrupt 
the tr3ditional and r:elatively effecth'e modes of production ..... ithout supple­
menting them 'wi th more effective stra teg ies. Fe'" of the e'lal'Ja ti'le :eports 
assess this crucial issue: their criticisms pertain to more specific failings. 
At the same time, certain features of the development programs have ?ossi~ly 

provided infrastructur:e which may permit a more adequate regime in tte future. 
The professional method of evaluation of development programs ~akes i~ di::1­
cult to discern these possible contributions or: successes, .....hile at the same 
time it criticizes efforts for an unrealism ..... hich is ~ore easily understood as 
part of the necessary enthusiasm associated with the building of new institu­
tions in new nations. 

This section of t~e ~aper concludes ..... ith a ccmparati'le e~amination of :~e 

group ranch phe~omenon in Kenya and Tanzania. 

2.1 Somalia: The Central Rangelands Development ?:cgram 

Searly half of Somalia is ~angeland ..... ith a fluctuating and ~eoqra~nical:? 

'ldnaole ::rec:.pitation of 50 to 200 mm annuall:/. Se'lenty ?e:c~:1:·~ t~e ';::09­

ulation consists of ',U':'age sett':'emen:s, ~:'lei: ?o?ulations ?rac':.lc ng ::ans­
humant grazing ?lus crep raising. In :he lace ~970s, ',men ':one ~:...:est:;c.~ 
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development projects to be reviewed here began, Somalia was one of the poorest 
countries in Africa, with a per capita GNP of about USSIIO. Due to tne usual 
causes--deteriorating rangeland, increasing population, ~olitical unrest, and 
other factors--many pastoralist groups nave found it increasingly diffic~lt to 
operate even as subsistence herders. 

It would appear t:lat development of the li'lestock industry is, tnerefore, 
a ~atter of high priority for Somalia, more so tnan for East African countries 
and their ;note diversified agricultural and lignt industrial sectocs. These 
facts help to explain the distinctive character of the projects :eviewed, i.e., 
the strong emphasis on creating govecnmental organizations and agencies which 
could act as patrons for the principal nationa: source of wealth. In the 1960s 
and 19705, li'lestock eXi?orts from Somalia ·...ere increasing rapidly. In the 
period 1974-76, livestock furnished about 80 percent of all foceign e:<change 
earnings. Of the animals expocted, 57 percent were sheep and 38 percent were 
goats, ·...hile cattle and camels accounted for only 3 percent and 2 percent, 
respecti',ely. One of the main objectives of the de'lelopment programs ·...as to 
increase the numbe~ of quality beef cattle for export. 

The ~echanisms of change described elsewhere in this report also affect 
the Somalian pastoralist system. Prioc to the beginnings of modernization of 
th"e economy <\nd the land tenure system, pastoralist.s adapted to drought by 
per:nit.:ing herds to con~cact and expand through slaughtering and uncontrolled 
breedi~g and by transfecring ani:nals through migration ::cm one part of the 
range :0 another. ':.)nst:aints on movement, plus encouragement of ?r:oductlon 
and the int:roductlon of 'Jeter: inary services, resul ted in herd g rowt:, a:;j con­
sequent range deterioration. This established the need for control of tl'1e 
animal ::opulation and for intensi'Je management of the range flor:a and ·...ater 
resource~. Under :~e pr:esent conditions, drought has a growing i~~act; eacl'1 
period 0: rainfall contraction leaves tl'1e herds, the range, and t~e human pop­
ulation in worse condition. Considering tne dependence of Somalia on its range 
and li·..estoc~ resources, it is essential that a ne .... socionat'Jral system b'? 
establi.:hed; simple conser'lationism is an inadequate :espor-se, since it does 
not deal effectively with human use strategies. 

The project re'liewed casts the measures in the conte:<t of de'lelopment, 
insofar as the overall objecti'/e is to stabilize and i~pro'le resources in 
order to increase the output of quality animals, and by so doing, supposedly 
to improve the economic posit.ion of the pastoralist ?opula:ior.. As ~ith other 
livestock projects ion .~fr ica, resource control and enhanceme:H: is '1 ie ....ed as a 
bureaucratic acti',ity t'equiring governr.tent inte:'lent.ion. It. is also seen :rcm 
the '/iewpcint of crisis ~anagement: somethi:'lg must be done rapidly i:i order ':.0 
avert an anticipated catast.rophe. 

The Central Rangelands De'lelop:r.ent ?rcgram. ':'his projec: dealt mainly 
',o/lt:1 a ,;over:unent organi:::ation, ':.::'e ~la:ior.alo ?.ange .~.ger:c:!, and :.~e 2cor:cmic, 
technological, and production activities ad.1li.1is:eced by t~is age:1c,. !'he 
program was concerned .... itl'1 the development. and management 0: t~e l.B sq :o<m 0: 
e:.he :ent:al. ?.angel.3nds :":qion ':f :cmal:'.= f' .,,~::~ :;~:=l;::" :'3r:S ::c~: :: ?~==~::: :: 
~~e ~ot31 land ~C2a of ~~e count:? ~nd ~he ~o:~ic~ ~~=~~~~ ~~ ~~~ ~os: se~~:: 

droughts. In tne drough: of 19i3-7~, herd loosses ....e:e ~s ~:gn as 50 ?eccent.. 
Many ?a5tora~ist :amilies ....en: on celie:; others migrated ?ec~anen::, :0 Ke~ya 

(Wisner :975); and an unknown ~u: suostan~:al ~u~c~~ =i~d. 
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The rangelands program was designed to operace over a period of six years, 
hardly enough tiine to make a start on the problems, but, of course, ·.... i~h 
expectations of continuing indefinitely as a long-term program since most of 
the projects ·,.,ere conc~rned with building functioning departmencs. To quote 
the USAIO description: 

The project ""ould • consolidate and improve rangeland and li'/estocl< 
production in the project area, increase the income of the pastoralists 
through the intrcauction of a system of range utilization, and make ·....a'l 
for the gradual concentration of pastoral communities, ·,.,oicn would help 
in the provislon of social services. This would be acnieved ?y conduct­
ing an aerial survey of the rangelands~ including li'/estOck 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 establis~ment of grazing 
reserves and selection of those reserves where steck water supplies would 
be developed. The veterinary services would be expanded, non-formal and 
formal education would be provided. The National Range Agency's adminis­
tration ·.¥Quld be strengchened and nurseries, town shelter belcs, and 
water and soil conservation activities would be initiated. Specifically, 
the project woulj provide staff, equipment, housing, and transport •• 
[USAIO PP 1979:3-4J. 

The Na tional Range .~gency--':he 0::'3.lnization :ece~·/:..-:g :r.c ';:::::Ii.~':'st.;~.:.~; 

the funds--was established in 1969 under Somalian laws controlling conservation 
of game, ·.. ilclife, and :crescs. .;S i_n ocher countries, caroge :nanagemer.:: ''''as 
conceived originally as a conservation issue rather than as development. This 
has beth favoraole and unfavorable implications: favorable :or the range; of~en 

unfavorable :or pas toralists, ·..hose cyclical stra teg ies for :orag~ use are 
often misunderstood by the specialists trained in conservation science. 

The SRA has considerable powers. It can open and close grazing reserves, 
establish grazing associacions, conc~ol s:ock water facili:ies, seize and 
arrest ind i'/iduals :or offenses, and under ta:<e researc:J. 1'he :,jRA powers al.so 
ha'le significance in the light of the emphasis on persuasi'/e com~ulsion on 
pastoralists to conEor:n, e:<er~ed 01' some of the projects in the rangelands 
project (to be noted later), The :nos~ important de?ac':..l1e:lt: in ~ne ~lRA, from 
the standpoinc of pastoralists and pastoralist de'/elopmen~, is the :~pac::nent 

of Range and 2nvironment. This contains divisions wnic~ plan, i:nplemenc, and 
enforce 'Iar ious pr9grams of land, plan ts, and '....a ~er conseL"/a t:on; plan and 
direct the formation of grazing ~ssocia~ions; :noni:or t~e a~ti'lities of graz­
ing cooperatives; and estaolish ex?eri:nental co-ops wit~ di~~e:ent ~unctions. 

Agent~ of this department are essentially ::,ange police. 

In the early and mic-1370s, many of t:-:e di:':ic:..llt:ies ' i::.1 ?astora':'ist 
?roduc':ion cese: i.:Jed ~or Other count.: ies :nade their a?~eara :ce in 3cma':'ia. 
~~is aCCOIJnts ~cc ~~e at:en:~~n ?aid :~ ~he ~a3:=:!1~3: ~c~~·:::~~s ~~d !~C~~: 

organization i.n the 'A1 orld :.=3.~.< '!:1d 'IS;;::; ::.:!~~:': ::: ::-.:'= ::;'::~~':';;,-:=3 :::;:~:::. 

The :angelands GSAr~ project ?aper ?covldes accut ':'5 ?ages (ou: o~ a ':ootal of 
acouc iO te:<t~al ?ages) of :iesc:i?c:'on of ?ds:oca':'is:: ?r::::CL:c:lcn and i~s orga­
nization. The :nacecial presented :ef~ects a SO?OistlC.l::ed 'l:.ew of :::e system, 
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and it is clear that quali.~ied anthropological consultants -"'ere called u':lon 
for assistance. 

The most important aspect of this material concerns the institutions of 
grazing association and grazing cooperati~e. The cooperati~es were started in 
1974 under the sponsorship of the :-1inistry 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 
per iods of drought when flexibili ty of movement is necessary. The expansion 
and contraction of the herds in relation ~o the drought cycles have not been 
modified in the direction of stable, intensified production. ~tany of the 
initiati\'es of the rangelands project ·....ere designed to do that--Le., to 
provide special grazing reserves, watering, roads, and other facilities which 
might provide backup resources and cushions in periods of special need. 

Grazing cooperatives in Somalia were about 12 in number in 1980, most of 
them in the north, on superior grazing land. Each family in the co-ops had 
access to iI'.ore than 300 ha of range per family unit. The cooperati'/es also 
retained the right to graze common rangeland in dr:ought emergencies. The 
development of the co-op system by 1979 was beginning to squeeze smallp.r herd 
owners not belonging to co-ops out of the areas, since thp. co-op system was in 
effect enclosing grazing lands. One of the secondary or: incidental ~b~ecti~es 

of the rangelands projec: was to de~elcp grazing lanes 50 :~at :~e ~c~~emce:3 

would be assured of pasture. Presumably, the counter';ailing force -",auld be 
grazing associations, !::ut some co-ops on a di'::e:ent plan are also all~ded 

to. ('.::'here appear to be some subtle hints of a realignmenc: of t~e poll tical 
economy and ecology of grazing in the project papers.) 

The grazing association is a rather different tenure system and has 
indigenous rooc:s in Somal ian soc iocoli tical s truct~lre. ~he assoc iations 
emerged over the ?ast ~o years and were fitted into t~e Somalian system 
of village and district local gove:::unent. Transhumant herding groups from 
outside the association r~gion are gi'len the right of limited gr:azing in the 
territory--a ?rac~ice that the CO-O!?S did not p~::nit. 3'1 late 1979, :here 
were 34 grazing associations in the r:angelands region. ::ach consists of a 
group of pastoralist families '",ho are elected or chosen ;''1 their res?ec::i'/e 
',illage or distric.t council. ~he members :neet as a body at inter'/als to decide 
on management of their grazing territory and its rules. Dist::ic: Range ~SSlS­

tants, employees of the National Range Agency, -",ould supe:'/ise t:'le grazing 
operations and acti~ities of the associations and also ?~o-/ide a cartain amount 
of extension assistance. ~he project includes funds for the 5t:engcnening and 
buildup of these services. 

The grazing associac:ions were '/iewed by tne ?roject designer:s as ~ore :~an 

desirable organizations. T!1e'1 ''''ere, in fact, pre:eqlJisi:es :or .3ssistance ~o 

~,e ?astoralists ~f any ~i~e: 

In oeder to enhance t!1e participation of pas:oral:scs a~d :~eir ac~e?ta~ce 

of cest:ic::'ons 0:1 ~:3:::':lg, a st:ong :1on-toc:nal ~=a~n:.ng c::m~onenc ~a3 

been incorporated into :.1e ?rojec:. £staol:snmen: of reser'/es and 5:0C~ 



water development has been made contingent on the declared willingness of 
pastoralists to cooperate • • • (USAID PP 1979: a, Annex 10 J • 

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 unreasonable•. It was, however, a competiti'/e 
strategy designed to favor the grazing associations Over the cooperatives, 
the latter being seen as a constraint on grazing and production in certain 
localities. 

Whatever the merits or demerits of requlrlng conformity, the question here 
is whether the project made adequate provision for the "non-for:nal training" 
and education functions which it felt would be required as a means of persuad­
ing pastoralists to accept the rangelands progr~~. This requires an exa~ina­
tion of the fund allocations. The log istic i"tems--construction, '/ehicles, 
machinery, equipment, furni ture, vehicle and .1lachine opera tions, maintenance 
and utilities, and food rations--constitute a total of USS24.4 million, or more 
than half of the grand totaL Salaries for foreign tecnnical assistants add 
another US-SIO.93 million. Items which conceivably might reflect the training 
and education :unctions--professional services, fellowships, and perhaps local 
salaries--are funded at rJSS9. 59 ::lil~ion. ':'::e ':.'..10 ::roject ::ac:ers :0 not i.n­
elude a :escr:'pt:'on ~r ::r&Sent3t~on ~f :~e "non-:or::la.: t:-.ii..ing" or ;x:ension 
program, although they do contain a single paragraph descr ibing the formal 
training at :he ~ivestoc~ and rtange School, an institution to oe funded by the 
program and operated by the NRA. The fellowships and professional services 
items refer to this operation, not to the work ·... ith pastoralists. ':'hus, the 
nature of the i:nportant educational functions directed t::.ward pastoralists, 
to Obtain their important consent and par~icipation, cannot be deter~inecl from 
these papers, and no budgetary item specific31ly pertaining to it is apparent. 

Although it :night be argued that the extension training ser'/ices are to 
emerge out of the reconstructed and strengthened Nadonal rtange Agency as a 
:natter of course,· one can concel'/e of a rather diHerent rangelands program 
which ·...ould achie'/e ;nore effective integration of government agenci;s and the 
producer ~opulation. Sur.h a program '",ould consider the pastoralists as t:le 
target beneficiari~s--not as secondary 0: "effect" beneficiaries. Major fund­
ing allocations '",ould be :nade for extension set"lices in'lol'/i:'lg lccal semiper­
manent training schools and facilities in which pastoralists would particlpate 
directly in the cons t:uction of graz ing rese r'/es, ·....a ter :ac ill ties, and t:'1e 
like. Unless prcducers participate directly in resource de'lelo~men~ a~d con­
servation ?rojec~s, t~ey have littl~ understanding 0: or s:nn?a:hy ~itn them. 

':'here is no quest~on t~at ':.he rangelands ?rcgrall will oe of ;r~at =enefit 
_.,0,:)""",'''''l~-_~''_:0 ':cma':'':'.=. .:os :::30:'=';' ::.e :.: 

;·..;nc~:.:~~ ':~f:':~~C. :.1.:l .:lcncc·,,:':'::.;:..i':' ;:;c:;ncffil \ ... a~""'1 ':'.'l-=~~':C:-\I :'~.<d .5~Inc1_~a, 

perhaps centrali::a~ion of ::ont:01 :'s required. Ho .....e·/er, t~e procl;cers a:e 
still '/ital to t.,e realization ~f :1ationa1 ;oa15; if t,'eir interests are nor.. 
safeguarded, or t:leir incenti'les culti'lated, :~e system ~ill nOt ?ros?er. 
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2.2 Kenya: The Kenya Range, Livestoc~, and Ranch Development Program 

The principal organizational for~ 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 models than the Somalian program with the grazing 
association. Por reasons of comparative analysis, we have decided to reserve 
treatment of certain p~oblems associated with the group ranch and other forms 
of grazing control in Kenya until it can be handled comparatively in the 
sect~on of the report dealing with Tanzania. Since t:,e proolems are similar 
in both countries, and since one substantial tribal group, the ~asai, have been 
the object of development measures associated with rancn organizations in both 
cases, it seems wise to delay ~'e detailed treatment of this feature. 

The Kenya. program tJegan in 1960 and has included development projects 
covering all aspects of livestock production: range conservation and improve­
ment; water development; livestock tJreeding and management; mar~eting, 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 t.1e World 3an:< calls "?hase II,'I 
which began in 1975-76 and is designed to :L:n through 1985 (!3R.D-IDA 1974). 
This livestock-oriented ?cogca.'t1 has :?ar~lleled ~ne :oc -=:-::p ~g:::':::.:l::.:r; ·...i~h 

simi~ar duration. ~he -::onger:e$ cf prcj;c~~ :n.o:'cd i~ ~oth of :;.ese ?rograms 
probably should not be described as a coherent planned progr~~ of agriCUltural 
development. Overall planning began 1:;) emerge in, ae: least, ?nase II of e:ne 
livestock program, although evaluative reports on the program have continued 
to fault the effort for lack of cohere:"t or informed planning. The program 
has been, on the whole, a matter: of numerous, separate, loosely coordinat.ed 
projects funded by ~any different conors. 

In the mid-1970s, ·...nen ?hase II commenced, the li'lestoc~ population ot 
Kenya was as follows: 

TABLE 2.1 

Livestoc~ in Kenya (ca. 1975) 

Cattle 9.5 ~illion animals 

Dai:y cows 0.5 million ani~als 

Sheep and goats 3.0 million animals 

SOURCS: !3?~-r~ ~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 wer~ on rangeland, and 
about 2.5 million of these were in herds belonging to migratory pastoraliscs. 
An estimated 0.5 million head of cattle of those considered to be in /l agr icul·· 
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 mai:lly for export sales. Farmer 
cattle served mainly the domestic meat market and also subsistence needs. 
Pastoralist livestock served subsistence and some commercial domestic markec 
needs. All dairy animals were on. commercial farms. 

During t~e mid-1970s, approximately aoo,ooo head of cattle were slaugh­
tered in Kenya, making an offtake rate of about 9 percent--although an averaged 
figure like this hardly represents t~e great variation in output betwe~n the 
various modes of ranch and pastoralist prcdU'::tion (ranch offtake ·....as as high 
as 12 percent: pastorali.::.c, as low as 3 percent). Moreover, in the same 
period, about 285,000 head of cattle ''''ere act~ally sold on KenY-3 markets, 
which :educes the 9 percent rate to about 3 percent in terms of animals 
actually sold. (The difference bet·....een the 9 per=ent and the 3 percent rate 
is one possible rough inde:< of the extent of use of cattle for subsistence 
purposes.) Of the 3 percent rate, about half ·....as from the commercial and 
company ranches: the remainder, from farmer and pastoralist herds. ?recise 
figures on the number of cattle sold for beef purposes from pastoralist herds 
in the ncrth and northeast and from the ~asai group ranches in the south are 
difficult to determine. An unknown fraction, incidentally, consists of pas­
tor~list cattle sold through illegal or cov~rt channels to buyers in other 
countries. 

During the 1970s, :<enya I s official export trade in b~et cattle increased 
steadily: in 1972, the sales totaled abouc USS24 million: by 1980, tne figure 
was about US.$35 million. These are importanc figures for Kenya: they help 
account :or the interest shnwn ty the gover~ent in livestock production. 

The domestic per capita beef consumption in Kenya in :972 was about 13 kg 
--the highest amount for Eastern African countries and a ::eflection of the 
relative prosperity of Kenya, ·....hich, after indepe:1dence, elected to preserve 
a capitalist, export-industry financial posture. 

The principal objecti'/e of Phase II (this is our short~and ·....a'l 0: re':er­
ring to the program henceforth) ·....as to improve and facili':.ate livestock pro­
duction on the several types of "ranches" in Kenya. The nat~re of the ranching 
organizations constituted the prime focus of e:fort in the development prog::a~ 

(See Ayu~o 1981 for a description) . 

The Group Ranch. ~ostl'l in the southern ~1asai country, '''i t:1 a Ee'.... :n 
SambuL''J territory in the cent::al northwest of Kenya, these are cart/ed out of 
the old 3ritisn tribal rese:"/es. A total of 60 ·....ere targeted for de'/elopmenc 
in the early 1960s. A group ranch ~onsists of ::~m :0 ~o ~OO ~uclea: :am:lies 
(many of ·.... nom constltute a singleo<i:1 grou~) ·.... no ha'/e received a clear title 
f:om the government to a tract of land and ·...no are e:<?ectec to cerna':'., ·.... i:::1in 
the :::oundaries of that ~:ac':., :aisi:'1g ~at::e ::>cimar:':'1 (and ot~e= :'i"/estoc:< 
if they can graze ':.~e~). ~he =anc~ :amilies =ncose a :nanagi~g co~~it::ee ~nlcn 
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establishes stocking rates, marketing arrangements (surplus stock is sold on 
a rotational basis among the families); maintain their own Ea~ily-owned herds 
bue have collective title to the land. Financial arrangements are also a group 
function, and re~ayment of loans and all services is made oy a per-head 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 loans. (For an introduction.to the role of the group ranch, see the :ollow­
ing: Hedlund 1971; Helland 1978 and 1980a; Galaty 1980.) 

The Company Ranch. These are commerc ial enterpr ises leasing land on an 
annual fee basis from the government. They are limited com~anies responsible 
to at least 50 snareholders per ranch, most of whom do not live on the pro~­
erty, some not in Kenya, although many are Kenya government employees. A few 
Africans are in~luded in the snareholder group of many ranches, and the number 
is increasing. Shares can be ~urchased with either cash or cattle. In con­
t:ast to the individual-family herd-ownership pattern 1:1 the group ranch, the 
company ranch cattle are collectively owned by the shareholders. Animals are 
~anaged and sold according to agreements between the shareholders and the man­
agers, ·....ho are paid by a board of direct<?rs. Any shareho].der can sell his 
share at any time. 

The Cooperati'/e Ranch. Essentially the same as a company rancn, but:. 
established in accordance with Kenya government cooperative legislation, which 
requires a different ~ethcd of sharenolding and ccm~ensation. Co-ap :ancnes 
are also entitled to certain government oenefits as cooperau'/es, lncludlng 
low-interest loans foe development. Members cannot aroitrarily sell their 
membershi~ to an outsider; arrangements for paetial equity vest:.ing must be 
made with the ccopeeati'le society. A total of 21 company and cooperative 
ranches weee listed Eoe development. 

The Commercial Ranch. This label is used to descr i:Je the laO-odd large 
enterprises 0gerated by shareholders on top-grade rangeland i:1 central and 
southern Kenya. Some ha'le been ?urchased frcm 2ul:0gean o-.mel: 3 ":,y Af r icans 
in recent 'Iears. About half are cwned by f:om SO to 100 farmer sh~i:eholders 

as a result of the land repateiation ?Olicy--land purchased 0'1 t:1e gove:~~enc 

from 3r i tish o'Nner s. ';ga in, government employees are ameng tile sna:enoldees. 
The lands are in feee~old tenure and are teeritor'l appro?riated by t:le British 
during the p:otectorate. A variet'l of ::lanagement patterns exist: a f.e'" are 
co-o~s; most are :i~ited corn?anies; some ace 0gerated by tile owners, others by 
hired managers f.oe absentee owners, :nany of ·...hom li'/e :n 2ngland and Canada. 
These ranches control the best beef herds i:: ~enya and sell ::lost 0: their steck 
to export traders ae hotels. 

T~e Grazing Block. As 'fle :,ave noted earliee, ex?eri:nerits i:1 the assi;:1­
:Dent of grazi:lg lands to pas~oealists i:1 :1oech and noe::least Kenya ~egan ~nder 

the British, with little success in eest:ictlng pastoralisc need 3.:1d population 
movements. 'r'ihi~e the peogram 'Jndel: e:<ami:1acion :'ere ap:::ea:s :0 :'ave f.ocused 
mainly on t:le estaolished ::ancnes (i:1cluding :::e sout:,ern ?as::oea:ist ;:CU? 
rancnes), :.1e :1or:::er:l ?as::.orai':'5t3 ·...e:e e:<pec:ec ::::: :ilove :o'"a:::= :::e c:ea::on 
oi :;:roup :ancnes,Jut 0: ::1e ::>.i:: ~raz:..ng ::>';'OC.<3. :'0 ':ac:..1:.:a:e ::1:'5, :.'1e :::'J ­
gcam :"ncluced assi.s:ance in ?covidi:1g 'N'a:e~ 30uc::es, :,:ads, :na=,<ec':'I'~g :ac::'i­
ties, and 50 on, as 'flell as a st:engt:lened ?ecg:am 0:: :'and :enu:e :ef.ar:n and 
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consolidation. The grazing blocks were also concei'/ed as the fOCus of future 
village settlements; since as the pastoralists increased offtake 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 Phase II (ca. USS60 million), 72 percent were allocated 
by ~~e World Bank to the improvement of group, company, cooperative, and com­
mercial ranches (I3RO-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 l it would appear t~at ~he 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 '/alue of the hal:-million animals 
in foreign exchange earning ?Owe~ was, of course, many times that of t~e pas­
toralist herds, used mainly f~, domestic consumption at government-stabilized 
low prices. Internal e'/i~~l1ce in project papers suggests that the per-head 
expenditures on the cornmerc ial and company-coopera ti 'Ie ranches ·....as abou t t·.... ice 
that for the pastoralist herds, with some exceptions in the case of one or two 
southern Masai group ranches. USAID data quotes a figure of 45¢ as the return 
on every development dollar spent on commercial, company, and some co-op 
ranches. A single figure is lacking for the group ranches, but quantities 
from 0 to 15¢ on the dollar appear in other accounts. There seems no douct 
that if the li'/estoc~ development ,?regram is vie'....ed in economic terms, then 
invest.:nents in group ranches and other ?astoralist hedinq opera:ions ·...ould 
have to be considered risky. It is clear that the Phase II program ·...as con­
ceived in terms of high-value production output (I3RD~IDA 1974: 19-20). 

Financial benefits to the "beneficiaries n who invested in the ,?rojec: were 
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 invest~ents in the ranch improvement facilities other t~an, 

perhaps, their own labor, one could not e:<pect them to benefit: on ::,e scale 
described. The paragraph l.'efers (though it is not entirelj' clear) to :he 
company and com:nercial ranches and some of the cooperati'/e rancnes (no data 
could be found on the relatl'/e amounts of in'lest:nents in the projects by :he 
various ranch ~eneficiaries). 

Although some benefits did flow to pastoralists and to the grou,? ranches, 
the i'lorld Bank ?hase II pr:ogram r:ubablj' should be ·/ie·....ed as a gO'/er:1ment 
inves~~ent scheme :'0 build up c~~tle-ranching '/entures in the ?ri~ate business 
sector of t:,e Kenya ecr:..nomy to increase the flow of foreign e:<change from 
tourist and export trac.e. This ·....ould benefit ~any African shareholder,;; as 
·...ell as Europeans. I t is doubtful if this program should. :Je 'I iewed i'lS a 
serious attempt to i:npr;jve pas:ora.l.lst li·lestcc.< ?roouction, increase :ne 
income of pastoralists, or ot~er·.... ise i~prove or modify the ?osi:~on of these 
?eople in the national socioeconomic str~cture. 

It is time now :0 curn :0 a critique of :~e o?erat~ons of :~e Kenya l:~e­

stoc:< de'/elo!?ment program. :'he?t" incic;al ::ccumenc 'Jsed fer ::li'.:i ana':'!s~.:i :1as 
been referred :0 as USA:~-De~=es :379, and it consti:~tes an evaluaclve :~?or: 

by an outside consul:an: :ir:n 0: ::le USAIJ participation i:1 the Qveral: Kenj'a 
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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 ~orld 3anx segment. There is no ne=d 
to list all the analyses and conclusions of the report, and we shall make a 
selection of the items which have sp~cial relevance to t~e topic of the paper. 
In the most general terms, the report concluded that the pr~ram was ba3ed on 
the desire to increase livestock production in Kenya--all othe: purposes were 
secondary or derived from this production goal. The report found that this 
goal could no;;' be achieved '~ith the means used; but even more im90r:ant, it 
was by no means evident that an increase in livestocx in Kenya ·....as ·.... ise 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 ·....as by no means a total failure, however. I:nportant gains 
were made in 'a number of important inf:astructural areas: livestock health, 
marketing facilities, water development, and, of ~ourse, the training of hun­
dreds of Kenyans in new skills. ~uch of the groundwor~ for a future livestock 
industry ·....as created in the 20-odd years of the program to date--,:his is no 
mean accomplishment, considering the -faulty assumptions n and inflated objec­
tives. ~uch planning in human affairs is of tnis ~ype; to get a massive effort 
involving basic change off the ground, it is necessary to ove:plan, overbuild, 
in order to instill optimism and enthusiasm. ~~e social cost of this method 
is, of course, an inevitable aftermath of failed expectations 

What, more precisely, was the nature of the shortfall in this case? The 
Devres evaluation finds the project goals to be economic, ootn in tne nat~re 

ot tIlei:' assumptlons and in the indicators selected to test:- accomplishments. 
These indicators and assumptions differ only slightly from those used in the 
World Bank oaoer... ~he orincioal assumotions are based on the orojected in­. .. ........ ..
 
crease in numbers of livestock resulting from t~e project operations (and ot~er 

benefits), ·....hich :,a'le to be 'lalued in some fashion. 30tn the ''';orld Bank paper 
and the ~vres evaluation of :~e USAID version of t~e program use prOJections 
of favorable price-cost ratios fer livestcc~ p~oduction for the duration of. ~he 

project (roughly, mid-1970s to mid-1980s). This yielded a return on investment 
of 30 percent for the USAI~ calculations, and ranged from 17 percent to 25 per­
cent for the ~orld Bani<. 31' 1979, 'Nhen t~e Devres e·la.l.'-Iation ·....as completed, 
the price-cost ratios foe 1bestod< production and sales ·....ere 'Jnra'loraole, and 
many Kenya ranches were in financial trOUble. Demand for li·lestoc.o< remai:1ed 
high in Kenya, ~ut the demand '....as not producing mar:o<eted animals. ~his ·...as 
due to the fact t:,at the 'lol'Jme of animals predic':.ed has not ma,:erialized, 
since 'lolume ·...as based on e:<pectations of substantial numoers of i:runat·.H'e 
animals coming from tne northern pastoralis::. herds. 'l'~e program ·....as supposed 
to c::eate conditions ·....hicn ·...ouid induce t:.'lese peo?le to send theil: i:nmat~re 

animals south for feeding, ',/here facilities ·....ere to oe ~:eated for finishing 
and iIlar:<eting. There ·....as, ho'....e·,er, no increase O'le: the :960s' figures i:'1 
t~e number 0: immatures sent sout:,. 'l'hus, tne nor~nern ?as::.oralis:s ''''ere not 
induced to ?articip.3te on the oasis of promised cash income. In addi:':'on, :::e 
rising costs of production in an inflationary economy ::lade pr:;duc:':'on on :.ie 
southern ranches increasingly difficult. 

~hy did :.1e ?ds:ocal.:.s:s :1Oc. res;:ond :0 ~he econcmlC :":lCenr::"leS anr::ci­
paced oy ':.ne program: ?ar':.ly for ':.:<e reasons :iiscussed in ::<e :::3:: :nap:::-:: 
concerning the ·~ac~~ard bending supply ~urve~ res~onse of :i~es::.:;c~ raisers, 
es?ecial.:'y '",hen a se'lere .j=ougn~ :1as encouraged :.-:em to :e:ain Stoc.< :;.:: :eou:':'d 
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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 '..,ere provided' gratis by the government. Offtake was eseimated oy 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 project planners to create 
the favorable economic outcome predicted, at any time. Anthro~ologists con­
sider 8 percent as outlandish; livestock specialists who ~now Africa regard 4 
percent as optimistic. Actual sales offtake, as already noted, ·...as around 3 
percent. 

As noted, the Kenya program, liKe othet's, assumed that inct'eased pro­
duction 'Hill resul t in enhanc.ed income and, hence, i:npro'led ·....elfare for the 
target populations. Therefore, indicators of the ex?ected results nep.ded to 
be de'/ised. USAID calle,j these "objectively 'Ierified indicators· (USAID-Ce'lt'es 
1979:24). Three of these 'Here r;>resented: the first was called "family real 
income" for both the northern pastoralist populations and the more der/eloped 
ranching areas in the south and central portions. Since nearly all of the 
families in the north, and many of those in the ranching at'eas of Kenya (e.g., 
the sOtlall-fanner shareholders in the commercial ranches) ',o/ere subsistence 
producers in greater or lesser degree, family income cannot be determined 
with any degree of accuracy, nor is cash income a measure of economic status. 
The Devres team performed its own calcu~ations on data collected in the field, 
finding that "only from 5 to 2C'! of ':::e ':otal :l.~w of ;:':er;y :?:lC :::a::.:':a';"s 
recycled '../i:::i:1 ':.,1e :amEy or ~l.an uni:" ·..er: :;cc::a:lge": :'1 t~e .'Ja=:,e':.?lac~ 
(ibid.). 

For the ranches, the team noted that USAID papers did :iot specify '.....hat 
was :neant by family income, nor ·../as an attempt made to :neasure it. This was 
due to the fact tbat, for the company-cooperati';e ranches, :nost shareholders 
do not li'/e on the premises nor :nanage t:le livestoc:<. Since 1974, none of 
the ranches paid dividends to shareholders due to t:le loss of livestock in t:,e 
severe East African drought. These same ranches, however, were given loans ~y 

the Agicultural Finance Cori?Oration (AFC) of Kenya oue 0:: the overall ?t'ogra:n 
funds, these :'oans being for ten-year ter:ns. The ~'/res team found t~at t.,is 
resul ted in a major i ty of ranches going into deot to the A.::""C wi tn ?Oor ?ros­
pects for ::epayrnent, and most '..ere actually i:1 arr~ars on ?ay:nents ~'! 1979. 
:-tanagers of many of these ::anches are junior-grade gO'lern:nene of:icers, sala­
ried by the bureau and, therefore, unaffected by the fi:1ancial condition of 
the ranch (this is a service to the rancnes :rom tne government due to :ne 
shortage of quali:ied managerial personnel) . 

The De'lres team reponed flatly that, in their ::'elc'..oe.<, they "found :-.0 
e'/idence of any cnange i:1 quality of life tnae could .:::Je associa:::d ·"it.1 t.-:e 
grazing bloc.~ ?cogr am" in ::le nor~her:1 ?as toe a1 is:: areas. 

rJ5AIO also ::'e'/ised a second sec ~f. i:1dicatoes :~:a..:;d ':0 :n ~.'<?ec'::d 

increase i:1 sedeneat:.on among ?asl:ora':'is'Cs. :'!1ese ?e091e ·...ere S~?9(:>.sed ':.0 

seet.!.e in '/lllage areas, enJoying ::ne sccial 3er'/ices :0 :ie ?eovlded :iY :.-:e 
government and encouraged ':0 =0 so .:::Jy ':ne i:1creased income jeri,ed ::om :ne:.: 
sale 0: animals for feeding e1sewne:e. Si:1ce tnis cOJecti,e of !'Crati:ication 
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of livestock production did not materialize to the extent predicted, no settle­
ment occurred, and the pastoralists appare~tly remained migratory and adapted 
to ttansient 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~to,s concerned the services to be enjoyed by pas­
toralists (education, local government, etc.) and the improved ranching and 
marketing facilities the program was suppc.sed to provide. The team decided 
that since these services develop very slowly, no evaluation could be made. 
So fat' as the souther:l ranches were concerned, the team noted that, i.f any­
thing, mar~eting facilities had deteriorated during the period of the program 
due to unfavorable cost-price conditions. 

The team also noted that' the assumption that imorovements in income and 
the assignment of permanent landholdings to pastoralists cur:ently o\?erating 
on ambiguous grazing blocks could be expected to encourage sedentation was 
invalid, since the land program was behind schedule. Moreover, the governm~nt 

was known to be considering individual pro!?erty ownership for herd owners, 
thus c.:mfusing the. issue. They might ·...ell have added that:. :1asai pastoralists 
regard permanent tenure as a valuable investment, but not necessarily requir­
ing restriction of !?asturage to the particular trac~s, -aspecially in periods 
of drought. Moreover, the subsistence factor and th~ value of herds as wealth 
can coexist with market sales of animals--one factor does not automatically 
create or cancel the ocoer--although, i.E sales are lini<ed to a concept ot 
money ca!?ital, the subsistence function and the definition of li'/estoc;~ as 
wealch will begin to change. 

With respect to the question of -economic incen~i'les relating to commer­
cialization of pastoralist production, the Devres team noted that gove'c:1menc 
assistance in the provision of water holes, cattle dips, veterinarian services, 
and the lilce appears to delay, rather than facilitate, con'lersion. ?astoral­
ists simply accept these facilities a~d use them for whatever fraction of the 
herds they choose to sell.' Howe'/er, si~ce t;,ey do not have to finance these 
facilities out of their income, there is no i~centive for increasing off~ai<e. 

The team urged that pastoralists be required to :;Jay, at least in part, for 
services and that stronger efforts at e:<tension ·....or:~ and education be insti ­
tuted. 

Ranch de'/elopment (group, com?any-cooperati'le, and commercial) '",as found 
to have proceeded close to schedule. The :;Jrogram or ig i~all:r called for the 
establishment or improvement of 60 group, 21 com!?any-coo!?erati'/e, and 100 
commercial ranches. In 1979, 50 group ranc::es ·..,ere found to :Je functioni~g i 

all 21 of the company-coo!?erati'le ranches ''''ere operati';e, jut :10 data ·....ere 
given for the commercial ranches (however, from other sources it is known that 
about 100 existed in t~1e la~e 1970s and earl,! :3aOs). It snould :Je :loced also 
that these numbers date from the early 1360s and are by no ~eans all the result 
of ~?hase Ir.- ~he establishment of the ranches represents a long-~er~ process 
and should noc be considered si~?l,! as accomplishments of ::1e project. 

ThlS development program ~as cased on a set of assumptions ~ni~~ :orecast 
econcmic beha'lioroE a cer:ab ti'pe. :'he '"mole St':"Jc::Jre ·....as erected on t.1e 
expectation that northern pastoralists ~ould ~egi~ :'0 ship iiliffiatu:e st~ck souto 
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to permit the ranches and farmers to feed them out, this increasing sales of 
beef to var ious buyers, part icular1y ex?Ort markets. Thus e'/erybooy ·...ould 
benefit from ~1e 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 correct, but, if so, the low prices estab­
lished by government invalidated it. Moreover, pastoralists make dec is ~ons 

about offtake on the basis of a great many social, cultural, and economic 
factors, :nany of whicn ha'/e no relationship to monetary gain. The program 
can be faulted most basically, ~erhaps, for not doing its home'Nork, that is, 
for failing to determine in advance just ',.;hat forces govern herd management 
and especially offtake in :nigratory pastoralist societies. 

'. 

2.3 Tanzania 

In contrast to Kenya, Tanzania has the majority or lts land in diversified 
farm production, the product mix varying b)' loca tion and climate. Some fi'ie 
agricultural regions are distinguished, four of Which contain substantial 
numbers of li'/estock. The :nigratory pastoralist style of production is con­
fined to the north, along che ~enya border, dnd is associated ~ainly with the 
Masai and Gogo tribal groups. Agriculture provides a living for 90 percent of 
the country's ?~pu1ation of 17 million, and mo~t of this agriculture furnishes 
subsistence as well as marketed products. 

Livestock constitutes about 11 percent of toe country's agricultural 
production. The total value of agricultural eXpGrts in 1971 was' about US$178 
million, of which about ussa million, or 4.5 percent, carne :rom ~rccessed ~ea~ 

and live beef cattle. The national herd is around 13 :nillion head, the second 
largest in Africa, and is owned by diversified faC':.ers and pastorali3t3 i:1 
'/arious parts of the country. HO'",e'/er, th~ :najority of the ani:nals are found 
in the northern part of the country, since tsetse limits ::1e cat:le in the rest 
of the country, exceptL~g a 1i:nited area around Mbuya in the southwest. In :he 
north, the :najority of cattle ar~ owned by the Sa~uma peo?le, who manage s~all 

herds (20-30 animals) along '",ith their cotton and maize culti'/ac:on. T!1e Gogo 
and Masai herds in the north-central and northeast areas are larsec, averaging 
around 50 head. :o!ost of the family income, along ',. i th subs istence, i3 ?ro'/ ided 
by these herds, grazed on communal lands. ~he ex?ansion of these ?dscoralist: 
herds ?rovided ~.,e :nain increme:1t in tne e:<pansion of the national cattle herd 
from J :nillion in 1923 to an esti:nated 13 :nlilion in the early :970s. ~hat 

is, the pastoralist segment of li'/estoc:'< ?roductioil has :'Jr:1isned t.'1e :nab 
part of the increase in li'lestoc.-: production; out, at: t:1e same ':.i:ne, ':.his 
increase reoresents the illain source of range degradao:.ion and the ;?roole:n 0:: 
offtai<e. ~he :nain C:1rust of the li·/estock. de'/e10?li1ent ?c;:.g::ams in Tanzania 
has been toward these oastoralist heeds in the norch, see:o:.ing :0 i:1c::ease 
offtai<e, ':.0 add ':.0 the fcod and income 3U?pl'l, and a130 :0 cone::ol :1ecd Slze 
to reduce g::azing aouse. :'he sit:.lation is si:nilac ':0 tnae in Somalia and 
Kenya, out tne ~eogra?hical focus of the ?roolem is snac?er fer ~anzani3 31nce 
the pastoralist ?Opulation :3 :nor.e concentrated, 

' .i:l'Iesc::len:.3 ... 
development ?rojec:s in ,:nis r10c::lecn :egion. :icwe'/e:, :::e l:1t:e:es: 3tic'fIlf'n 

in the area is also e:<plai.'1edoy ':he slgni':icant: e:<?ec:::len:s :.n ':'a::d :enuc:: 
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and settlement carried on by the Tanzanian government. The pastoralist li~e­
stock producers were the targets of many of these exper i:nents. De'lelopmer.t 
projects thus were conducted in tbe setting of attempts to introduce new for~s 
of communal tenure and village consolidation. 

The principal factor in the social experiments of the ~yerere government 
is designated by t.1e Swahili word, ujamaa, meaning fraternal cooperation 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 ccmmuna:-property religious ideals in the United 
States and other Western naticns. It is important to note at this point that 
the ujamaa village, '",hE:n fully developed, has fe'" ties to the coditional 
settlement and social organization of the tribal communities whose members 
constitute t.1e volunteer family units of the ujamaa. This is particularly 
important ''''ith respect to t."'le pastoralis.ts, '""ho lack clear-cut nuclear settle­
ments and the kind of social organization and productioil syscems asscci.:.~ed 

with them. The ·social amenities· (IBRD-IDA 1973:6, Annex 1) of the livestock 
development program '""ere, in the stated objectives of the government and the 
development program, to be furnished by moving the ~arget population--t:,e 
·beneficiaries·-toward ujamaa village s~ttlement. The impetus toward 
ujamaa was particularly strong in the late 1960s and early InOs, ''''hen the 
progr~~ was conceived. 

T-fIO projects are reviewed here in ....hich eoeh tISAID and :he :'1or.1.d 3ank 
were involved to varying degrees, ehough major funding ....as prOVided oy one or 
the ocher agency. As wieh Kenya and Somalia, ehese and other projects made 
up a national program beginning in 1963 or 1970 and continuing until the 19aO 
period, ....hen international d~'/elopment: agency funding for East African li'/e­
stock projects c~~e to a close or was sharply curtailed. 

2.3.1 The Livestock Development program: Phase II 

The originol livestock program for Tanzania began in 196a or 1969 and 
included a number of projects fi41anced by t~e f/ol:'ld Bank. The obje·::,:ives 0: 
these projects were institution-building: ":i'le large scale National Agri­
cultural Company (NACO) ranches are being develo~ecL Governmen t's or ig inal 
request comprised coneinued ~iACO SU?P0l:'t and suostantial development of ujamaa 
and ranches sponsored by the DOCs (Distr ict De'lelopment Corporations), ':0­

get.1er .... ith a Foot and ~out~ Disease (:MD) vaccine production ?lant and market­
ing and processing facilities" (IBRD-IDA 1973:1). As t~e original t'rojec':s 
came close to implementation in the late 1960s or early 19iOs, the governmene 
commenced its slo....do ....n on fostering ujamaa communities due co the difficul­
ties exper ienced by these exper iments. ':'he banI< teams also recomme;:ded de­
emphasis of the DOC ranches as well, and felt that the vaccine plan~ could ~ot 

be justified in tel:'ms of ies ::li:li:nal use. ':'herefon~, :01:' ?hase II, t::e aan/< 
decided that t~e task ~culd ~e :0 give :lACO and its ~over~ment-ofera:ed rauc~es 

st:ong su?por:, inauguratei:n!?Ortant :le'.. pl:'ojec:s ceali:lg ·... itn li'les~oc;< ::tar­
keting and ~ea: processing, and provide limited support fol:' the further deve\­
~~men: ~E ~j~aa 3nc :cc =~~c~ss. -. :3 ~~e :==d::~ ~u:~~an~ :~ :~a~a 

'b~~c:i?~s ~hich ~re :e~~::!d ~= ~s:~ 35 ·~ha3d ::.'1 

':'he fi:3: c::edit ad'lanced ~y IDA for t~e li'/estc,.:< sec':or amounced ::0 

)551.3 million :01:' a :anchi:1g project ~it~ a total pl:'ice tag Ot u533 :nillion. 
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The project aimed "to increase the output of beef, expand the development 0: 
improved breeding stock, and demonstrate the advantages of modern :ancning 
techniques by de~eloping five cattle ranches and a training program for ranch 
management" (ibid.:8). 

The Phase II world Sank project, in detail, would include: 

a)	 development of 11 NACO t'anches, 4 DDC ranches, and 22 ujamaa cooper­
ative ranches; 

b)	 development of 3 large markets, 10 med ium-size mar:<ets, and 20 small 
markets, and ~,e remodeling of 104 small existing markets~ 

c)	 development of 2,300 km of new stock routes and 2,200 km of existing 
stock routes, and establishment of 4 new holding grounds and i~pro~e­

ment of 23 existing ones~ 

dr reconst:uction of 1 :neat processing ?lant (TPL) and t:'e construction 
of 2 new ones; and 

e)	 provision of technical services, eraining, and ?roject preparation. 
,. 

The total c~st of the project ',..as estimated by t~1e World Bank ae USS24.7 
million, of '~hich 49 percent was for ranch development, ·.... ith the majority 
(30 percent) for ~'le government-operated NACO ranches. Marketi.ng and meat 
pt'ocessing received 33 percent of the funds, ""ith teChnical ser'/ices and 
contingencies allocated 21 percent and 12 percent, respectively. 

Thers are three t:I?es of ranch organization su?pcrted 01 :~a ?:=ject. 

Dis~rict Development Corporation Ranches (DOCs). These four ranches, 
sup~rted by the Phase II program, ,.,ere located in districts selected 0'/ the 
government as targets of intensive development of regional gov~:nmental auehor­
It/ 0' decentralization--the firs~ seeps in Tanzania toward t:~e local gover~­
lng bodie:s. The ranches ',..ere essential1.1 gO'Jernment-operated cattle ranches 
similar in s'::ructu:e to the ~1A.qCO ranches to be desc: ioed next. Ho .....e·/er, cheir 
control was vested in t~e regional di5t:1c: de~eloprnent oodl, and this ~ade a 
consideraole difference, as we shall see. 

The DOC ranches averaged acound 40, 000 ~a; ~1e tlpical :: ancn :lad acout 
2,200 head, ""ith 1,500 cows, 30 bulls, and 675 heifecs. In 1976-77, the 
t'IPical ranch sold about 2,500 fat steecs, all to lccal butchers in the 
dist: ict. ~ost ranches ''''ere :'cca ted in spar sel:! ?cpula ted ?or t :ons 
districts, where competition :oc land was ~ini~al. 

National Ranching Company ?..anches pIARCO). ':'hese · e: e ~~gun in :'96a or 
1969 in t.'1e ;..Tocld 3an.-< ?hase ! ?rog::a:n. ':'~e o:,:eration · as a direct ::esu1:. oE 
?resident ~y~rere's ?ublicll stated oelief c~at 30vernment-op~rated ::aci:::ies 
'would be needed to suppl:! ca t tle for expcr:, :ou: iSiTI, and also :'or c: i ':. iea: 
:ood ~eeds ~uri~g a ?er:cd ~: ~a~icnal ::a~s:oc~a::on. ~~e :~nc~~s ~~:~ ~~~~­

inal:,! under ~IACO, as ?re·:ious.1.!, '1oted, out ''''ere,:?i'/en :;.eir -:> ..... n cr:;an:.za::cn 
in 1974 (and '",ere '/i::~all! :;ani<:'Jpt 0'1 1375--0: ·,.nicn, :;loce :'a:.:c). ;.. :.oe.=.l 
of 12 of these ranches were operating :" ?hase :, ~nd 6 were added ::1 ?hase :: 
when the dec~sion was ~ade ':0 :oster tnis :oc~ oE ?:cCuc:~cn. 
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Uj~aa Ranches. These originated as an opportunity to make use of the 
ujamaa philosophy for the organization and improvement of livestock produc­
tion and the pastoralist population. Thus, two objecti'les might Oe 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 r.anches were funded by the World 3ank. ~ost were relatively 
small -village- units, ·..,ith 50 or: 60 cattle-owning families i:-: eacn, most 
volunteers. Most ujamaa ranches were formed by members of :nixed farming 
communities or transhumant pastoralists; only 2 or, at most, 3 were formed out 
of Masai true migratory pastoralists, and t.hese tentatively, as experiments. 
However, such classific~tions into sedentary or nonsedentary producers in 
northern Tanzania are deceptive. The reg ion has been one of cons ideraole 
transi tion aQd mixing of production styles: many :.fasai groups have continued 
to farm intermittently or even routinely; many village people move with live­
stock aL~st as often as the Masai or Gogo; and so on. In general, the ujamaa 
ranches ''''ere viewed as a way of stabilizing human and animal settlement in 
varying degrees for different communities. 

As is the case ·..,ith the Kenyan and Somalian projects, the criteria for 
evaluation of Phase II mainly concerned the vitality and productivity ot 
organizations and construction projects. The project appraisal paper reviewed 
the accomplishments of Phase I in this light (ioid. :1, Annex 1), Le., not 
wi~~ reference to gains or losses to ~~e general population or to the producers 
of livestoc:<. The later Phase II evaluation in 1977 (IBRD-l::lA 1977) is also 
concerned mainly with ~~e bureaucratic operations of the companies and ranches, 
but it does note that the benefits for the oroducers and ::::ooulations i:"l'Iol'/edin l.i.'1estock '..,ere not realized. Such -critiques are, of c~u~se, 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 prooaol:/ 
continue to do so. I:t 1980, all of the organizations descrioed in tne '...977 
report as ·'lirtually banlu~lpt, - nearly defunct, and so on, 'Hera concinL:ing to 
employ agents and occupy offices in government buildings. The o:ganizational 
bias of the program is indicated in the evaluadon ::<::::,or':. (il::lid.: 1, Annex 1), 
where it is noted that ?hase I was a success "in achieving planned ranch devel­
opment and the :Iuildup of the ~ational Agricultural Company i~IA::O)." Since 
:nuch of t"le remainder of the annex is de'loted to descr ibing the failures, l."1­
efficiency, and corruption of ~ACO, the reader is required at least to question 
whether the construction of such parastatal companies in nations with se~erely 

limited managerial 3~ills is the ideal route to development. 

Management problems -"ere identi:ied as a major issue in t.1ei:: o'''n r 19nc 
in the evaluation, as was the cricical ~inancial position of the Tanzanian ~eac 

?rocessi~g Company due to a cattle supply insu£fici~nc to maintain a procicaole 
'lolume. A third main issue concer:1ed ::ie ujamaa ::anches. T~e ::anct.es -"'er::? 
not ?ccgcesslng accordi:lg :0 ::1e :,lan and :lad ce;Ja::ed :rcm ::1el: or:..q :.nal 
conceptlon as a ~eans of organi~:ng dis?ersed ~o?ula:icn i~to vi::age 3e::le­
rnents. All of :~e ~jamaa :anches had ~een es:aclisned ~y :~~ ~ave:~menc 

in denseli' ?opulated areas, and:nereoy cons:i:u:eci enclosed g::azi~g areas i:l 
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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.:6-7, Annex 1). 

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

Out of the grand total of 15 ujamaa ranches that accumulated in both 
phases of the program, only 3 had actually begun stocking cattle during the 
Phase II period of operations being evaluated. All of the rancnes had stocking 
problems of one kind or another--some unders ::ocked, some overstocked a t the 
time of observation. This was 'evidence that the "ranch" conception was simply 
not taking hold among transhumants or pastoralists: the ranches were being us~d 

more as holding areas, and the' herds '~ere being manipulated !Jy the ir :or:ner or 
appropriating "owners" despite the official designation of the herds as commu­
nally owned. 

In fact, the chief problem found by the evaluation team ·... nn resp'act 
to the ujamaa ranches concerned the fact that the memoers ·...ere allowed to 
continue to o~m private herds of cattle in addition to tnose they contriouted 
to the communal herd. These privately owned animals were being grazed on the 
ujamaa land, and the members took full advantage of dips and other facilities 
(ibid. :3, .\nnex 3). The ranches were 0P90rtunities for "f:ee riders" in the 
classic sense of :-foncur Olson IS analys is of the "public goods" problem in 
organizations lii<e labor unions or coo?erati·/es. The concept 0: IJjamaa had 
simply not been com:uunicated, nor ·....as it being institu tionalized. 'rhe Masai 
were probably interested i:1 accepting the ujamaa :anchland as ?r~per:" 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 community experiments, a certain a:nount 
of confusion has emerged '~ith reference to the nature of these entities. ':'he 
program of communal settlements was gi'/en a final legal status 'oy :he Village 
Registration Act of 1975, which required villages to register with the govern­
ment as communal settlements if they so chose (or could be persuaded to do so 
by t.1e government agents). Registration 0: a '/illage ~eant t:,at ie: accepced 
the idea that all commercial production henceforth must oe corn:nunal, i.e., 
carried out collecti'lely and the proceeds sha:ed equal:,. That is, ujamaa, 
or at least village registration, did not require subsistence produc:ion to oe 
communal. So long as livestock producer3 continued to gain S.:lme or :nOSt of 
their SUbsistence from the animals, they '~ould be entitled ':0 i<eep pr i'/ate 
herds. At any l:'ate, the situation :neant t:,at all ujamaa :anches :-tad this 
problem to some extent, 3nd, by 1977, serious overgrazing ·....as t:le common 
condition. 

Ranch member s ·...ere also found to oe ignoring t:,e :'anzan:an :..i 'Ies ::.cc~o( 

~ar~eting Company as an agent for sales and for ?urchase of stoc~. :ow gov­
er~:nen: ~t:ices :~:" =~ef -:'lade ::. :~:::.=~:~ -::J ;a,! :ce~!..:a:2 ::=:':-:5 := :':lr'.:.~n~l~ 

:3r~el:'S ~nd :as':or~lis!:s ·....no'ad ?t':.. '/~::.e 'J~:~:'S, ~::d ~s:::~c:'.ll:! i:: ':~e ",c:-:::, 
where Kenyan merchants '~ere :naucing :ar:ner s and ?as::.~ra':'ls::'s :0 "s::.ugg.!.e" 
cattle ac:oss the ::order. At ':.,e same :::ne, ::.ne cornElany ·...a3 cnarg ing .,igne: 
prices for ca':~~e oought f:om it oy ::.ne ?rOdUCer3 :or ~reeding, :eeclng, ~::., 
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than they needed to pay in local markets. Since many of the rancnes (not so 
mcch the ujamaa, but the NARCO and ODC) were required to buy from the TL."1C 
by the terms of the scheme, this meant that book losses on animals were co~~on. 

The stocking up process lagged through the 1970s on all the ranches, but 
especially NARCO and the pastoralist ujamaa units. The familiar "negat.ive 
price response" of pastoralists (or all livestock producers, for t~at matter) 
triggered by drought was considered to be the cause. In 1976, the extended 
drought in Tanzania had resulted in ccnsiderable loss of cattle, and this was 
blCL1\ed by some inter im (1971-72) World Bani< evaluation examiners as the main 
cause of poor stocking rates. However, the 1977 team deter::lined that on the 
two ranches with the worst stocking rates, no steck reduction i:1 response 
to drought or ~ith regard to pasture conservation took place until after the 
drought was broken, or at least until very late in the drought period. This 
suggests t.'1at the ranch management ·....as thinking in pastoralist ter:ns: ne'/er 
destock for drought since you may need the animals tor subsistence or for herd 
rebuilding when the drought i~ over. 

The one ray of light in the entire ranch situation in 1976 and 1977 ·...as 
the DOC ranch, which was judged in the evaluation report as enjoying moderate 
success on all fronts: stocking, feeding, selling. These rancnes were estab­
lished to -improve the local meat supply" (ibid. :1, Annex 2) and not to im­
prove the touri~t or export-supply business. They were operated, as ~e noted 
earlier, ~y ci3t:i.::t je'/elopmen=. authorities. All 3:e-=r3 ':::1is::ed en ':~ese 

ranches were 301d ~o :ccal ~utchers ac lecal--=.nac is, gove:nment.--price~ ?lus 
whatever :ninor local adjustments ''''ere necessary. The suc::ess of t.'e ranches 
was due t.o these practices, wnich put them in~o tne local food cnain, and also 
to the fact that they were all located in sparsely populated areas ·....hich had 
no competition for E'asture or where land tenure ''''as not in dispute. "This 
type of assistance [local sup~rtJ contributed greatly to t.1e morale out also 
to the profitability of the ranch" (ibid.:4, ~,nex 2). 

One of the ~ost i~portant and useful ?arts of t~e !3RO-IDA 1977 e'/aluation 
report concerns its attempt to relate a number of '1ar iables that ·...ere neve: 
adequately in~er:ela=.ed in development planning. These concern the relation­
ship of the ranches to the density of the human and li·/estoc.< ?O~ulati.ons, and 
the relationship of these 'Iariables in turn to the type of ranch estaolisned 
by government and/or the development program. ':'he team distinguished four 
situation: 

1) high densities for both human and livestock populations; 

2) low densities for both human and li'lestock populations (these 
the types of areas selected in the ?roject a?praisal ?aper as 
for ne'lof ranch de'/elopment, but. ·....ere not selected ':J'! t:ie gO'ler
save :or the few ~OC ranches) i 

·....ere 
ideal 
n:nent 

3) areas ·.... i~'out pre'/ious li·lest.oc:< herds; 

4) the special case 
for~ to i:itensi'le 

of t:.e :1asai canches ,pastoralists 
li'les:cc~ preduc:icn s~andards). 

~:<;:ec~ed ':0 c:on­

The high-hurnan/high-li'les:ock density si:~a:i.on ~as enc~untered i.n ~earll 

e'/ery one of ,:he uj amaa r ancnes. ::olole'ler, not. al~ of the so-cal:"ed "'J:amaa 
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ranches" ·....ere, in fact, based on ujamaa villages. As 'lIe noted' earlier, the 
ubiquity of the "ujamaa" term often conceals a complex situation in ....hich 
villages may have agreed to enter the pt'ocess of ujamaa (....hich is really 
a matter of turning themselves into multipurpose cooperati'les 'lIith cornmunal­
property trimmings) but remained a long ....ay from attaining tnat status. This 
stage is equivalent to what is called a "Registered Village." The evaluati~n 

report recommended that attempts at establishing communal herds--which therl 
compete .... ith the private herds of the members--be replaced 'fiith what is in 
essence a grazing cooperative (not a quote: author's term] in 'fihich all the 
livestock would be owned individually but ·....ould be managed CIS a unit, .... ith 
employed manage's, stock limits, etc. These would be established in Registered 
Villages, which have the flexibility. Whether this scheme ~~uld obviate some 
of the difficulties found .... ith ujamaa ranches remains to be seen, but the 
writers hope it has at least been tried out. 

With respect to ~,e ~ARCO ranches, ~'e 1977 evaluation report is a chamber 
of horrors, .... ith everything implied from embezzlement to cattle tnievery: 

lowest weanir.g rates occurred not on l:'anches affected by· . . the 
drought 

• • • "unacceptable" low per-cow costs of ?roduction--considered to 
be much too high for extensive cattle production 

• •• bureaucratic milking (the term is the ?r~sent ~ri:~:'s] ~f :~e 

organization by the Gove:-:lment; Le., using i: as .3. scur::e ~f :'..lncs, em­
ployment, etc. 

• •• managers were poorly trained, ....ere given some courses at the 
university, but these were mainly concel:'ned with technical matters of 
livestock, and not .... ith the economic and manager ial aspects of large 
organizations 

• • • obvious theft of pre-weaning calves. This was conside:ed easy 
to do because of the method of record-~eeping: the re?or~s simply reported 
the total number of calves each rnon~'1; hence, i: ·....as a si:nple matter to 
under-report by a few each month; these animals possibly being appeopri­
ated by employees or their relatives 

These criticisiUs ace selec':.ed feom Annex 6 of IBRD-rDA 19i7, concerning :~e 

NARCO ranches. 

It would appear that any lessons to be lear ned :nus t come :rom the DeC 
ranches; and their applicability on a broader base de?ends ~;on ~hether moces 
can be found to apply those lessons in'the ujamaa ranch context. 

2.3.2 The Masai ~i~estcc~ and ~nge ~anagement ?rojec: 

!n :nany respects, t~e Masai project ·....as a :)f:lll·.... e:~er :or other li'lest.cc:-< 
:?r:~:~c:s i;:'/o1.',":':lg ':ligr~::::J:'" :=ast:r~l:'.st:s .:.:: aE.s-:.ar:. .;~::..:~, !::c :::e :~:~~c: 

~t:~:~c~~c ~ -;ccd :~31. :: ::=~:=ss':'cnal ~;~:':::5: ===;:t 1.-:'::::-:;:01:,;:'3:3, =:~sre 

specialists, resources people, li7estoc~ :nanagement technicians, and '/eter~na­

rians. This ''''as a USA!;) 'lenture, inaugur.ated In 1969 and operati:ig ccn:.inu­
ousl! ::om 1970 to late 1979 or early 1980, ~itn elements s:ill under ~ay ~it:i 
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Tanzanian governmen: SF.J:lsocship. USAID considered t.1e pcojec t a cruc ial one; 
thus, the project was :Jsed as a locus for a number of research and interim 
evaluative studies, some of which have been published in professional journals 
in var ious fields. A reasonably complete bibliography can be found in the 
bibliographical section of the 1981 Nairobi conference report 'Iolume edited 
by Galaty, Aronson, and Salzman (1981). Others are contained in the bibliog­
raphy attached to the present paper. 

The Masai people originally inhabited ilIost 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 British and German occupat.ions 
included attempts to -pacifi'-, them and measurl;!S des igned to restr ict their 
grazing areas. In general, these efforts did not cease with the independence 
of Kenya and Tanzania, although they have taken different forms. In essence, 
the effort included fou: approaches: (1) an attempt to restrict grazing, often 
by indirect methods of permitting agricultural settlers to move into range 
areas or by pre'lenting grazing in t.1e galne parks; (2) attempts to clarify 
landownership and tenure by assigning grazing areas called -rancnes" under 
varying administrative arrangements--group ranches in Kenya, village rancnes 
in Tanzania, etc.; (3) encouraging sedentation through the granting of social 
services at designated points; and (4) establishing a set of measures to 
improve ani~al husbandry through veterinary and otner ani~al health programs, 
better marketing' facilities, dnd encouragement of increased o:ftake, especiall~ 

of ~ounger animals, in order to ~ssist :":1 ':one 1e'/el:::;me:-.':. ::: a s':.:at:"':iec 
production reg~me. 

-
The accompl ishments in all of these fields '''ere meager, accord ing to 

evaluation reports of the 'Iar ious projects. 'let there have been some accom­
plishments, and there is evidence that the Xasai themselves are cnanging-­
someti:nes in the directions desired in the project purposes and goals; some­
times in other ways. The effort to change :.1asai ·...ays--:,oth economic and 
social--has been massi'le in the sense that a large number of projects has 
been attempted; but it has been ilIini~al in the sense that none of ~nese ?roj­
ects--World 3an~, USAID, and the country governments--has ef:ectively incorpo­
rated the ~asai t~emsel'les int.o the planning and execution. In some respects, 
they constitute a case study in the basic deficiencies or ~isconceptions of the 
"project" approach to structural economic and sc<::ial cnange in the de'/eloping 
countries--and especially of the attempt to convert ~igratory pastoral15ts into 
sedentary livestock producers of beef. 

The Masai prog~am ~nder consideration was tne ~ainline effort of a series 
of projects enjoy ing su??Ort from a 'lar ie,:y of de'lelo~ment agenc ies and gov­
ernments. ':':Je program ·... as supported for a period of :0 'fears ':.'1 uSAIO dr-.d 
cost a tctal of USS10 :nilllon :rcm its inception in 1969-70 to tne :er:nina:' 
evaluation and close of the project in 1.379. USAID1s cliscourageme:1~ ''''1':.:1 ':.:1e 
general resul:.s of the ?t'ojec:. '",as a :najor :actot' i:1 :n:.nging ':.:le agenc'/ ~o 

sponsor a .'1'.LrnOer :J: =on':erences and :esear:::1 st:.ldies, ':':..<e :."e Ui9 :-!ar:;er 's 
Ferry iior.<anop (!nstl :':.lte :or De'lelopmen:. Ant:1ro~olos:! ':'330). :':-:e doc'~men~ 

available for the present analysis is the ter:ninal report =n tne project, clone 
by the ~evres consul:i:1g :i:~ and re:~r:ed ':.0 as ~~SAZO-Ce'lres ':'973A.~ 
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T~= program included separate projects designed to improve range and live­
steel<: management; control diseases; assist in development of security of land 
tenure; train Tanzanian specialists; develop t:aining for ~asai and Tanzanian 
livestock and range officl:!rs; assemble baseline data on all facets of !-4.asai 
population, economic life and range conditions, climate, and ot~e:- aspects. 
The anticipated benefits were to improve the well-being and "quality of life" 
of the Masai by raising income ar.\\ by helping them establish village life. The 
Tanzanian Masai numbered about 156,000 persons in the mid-l970s; the project 
estimated that about 110,000 of these li~ed "almost entirely cn livestock and 
livestock products" (USAID-Devr~s 1973:2). 

The project I s "Log ical Pramework" and the spec if ic goal ',.re:-e similar to 
all other projects re'\ewed: ".to assist the Tangov in attaining its objective 
of self-sufficiency in livestoc!< products and an exportable surplus to earn 
foreign exchange" (ibid.). The sedentation of the ~asai and the desire to 
integrate them into national life by helping :hem commercialize their produc­
tion and providing them :nore easily, thereby, with social services (education, 
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 Prame'...ori<" document in all the easte:-n African development 
projects for li'/estocK. It contains a total of 41 "objecti'/ely '/erifiable 
indicators" of "goal acnie'/ement" and 38 "i:n~ortant assLirn~tions." . Of the 
assumptions, about 25 are distinct; the others ~re ':h.:plica':es ':i':2-:1 :':lore o;han 
once for particular goats. In our opinion, tht:! cruc i ~l assumptions and the 
experience under each were those listed in ~aole 2.2. 

This list could be extended; no single assumption in the 10n3 list turned 
out to be completely valid. Many of them were really facets of the same issue; 
for example, about fi'le assumptions related to project ::ersonnel, tecnn:'cal 
equipment, prompt delivery of funds, and the li~e. All of thes~ ?coved to be 
a source of frequent and persistent difficulty. In a project as ·~~oitious and 
as delicately balanced as this one, even slight delays oc failures ~ight prove 
crucial :or a particular objective. 

The list of "'/erifiaole indicators" had the usual proolems associated 
'~ith :nigratory pastoralist projec':s, as disc'..lssed in t:le Somalia and :<enl'a 
sections of the paper. This ·...as ?ar ticula: ly the case for the ind iea tor s of 
improved ~asai status, Which relied on ~1e usual income, job-opportunit/ data, 
number of "villages" or "rancning associations" established, and so on, Some 
of these, like outside job opportunities, do not ~easu:e welfare f:om the :1asai 
point of view, out rather represent an attack on or failure of ~heir own ~aJ 
of life: 

Further:nore, tnere is proof that up to 200-300 :a.mi1.ies in t;,e :10i;>0 
di'/ision of J<iteto ;,ad :noved into tne "Saunyi" area east of :<.l.ti·/~i 3, 
·"nt:!'~ :.1ere dre 110 projec:. or de'/e':'opment lnputs, In oroee co ·'esc.3;;e" 
et=or:.s co ~lIprov'3 :'.1el: gua.J.J.cy ot l:.:e, :.1'< e'",:'3e, SUC:1 cla':'::ls, 1.e., 
claims on the ?ar:. of t.1e Tanzanian gO'/er:unenc tnat ::le :1asai :'la'/:! ":':l­
creased "l''''areness'' of tnei: "::ights'f to '/i.U.age ':acili:.:.es, l:':-:e ',",ells, 
schools, .!:lOOpS, ~tc., c'Ier:'oo,o( the :ac:. :.1a::er:ai:l ?rojec:.-ass:..s:.ed 
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TABLE 

Assumptions: Ma~ai 

ASSUMPTIONS 

1.	 No climatic or other natural disas­
ters '~uld occur during project 

2.	 The Tanzanian pricing 51'S tern '",ill 
-function progerl1'" 

3.	 The Tanzanian government will fur­
nish necessary support and train 
personnel 

4.	 No -irresolvable cultural con­
straints" ''''ill prevent ~asai from 
accepting ~ethcds of livest~c~ pro­
duction, ~ar.agement, cash economy, 
etc. 

5.	 The Masai will contribute labor and 
cost sharing to the project 

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

7.	 The Masai will change toward seden­
tary life when sho'Nn the advantages 
of a ranching ~conomy 

8.	 The ~asai will voluntarily increase 
offtake of ani~als and reduce size 
of herds '"",hen shown advantages of 

2.2 

LivestocK Project 

PERFORMANCE 

1.	 A severe drought occurred almost 
immediately; was not anticipated 
in project design 

2.	 It did not; numerous problems exist ­
ed, includiilg livestock-meat price 
controls 

3.	 Continual problems with inadequately 
trained and insuffic ient personnel, 
plus negati~e attitude~ toward Masai 

4.	 There were many and various sucn 
constraints; but :nore cogentl" the 
:1asai l.ac!<ed ~~n:i::er.ca in ;cNe:n­
:nent efforts, and considered ;"a:l1' 
innovations too rls~y 

5.	 They made :ninimal contributions, 
and only to those projects they 
fel t '"",ere of real I/alue, 1 i:o<e the 
dip construction 

6.	 Sel/eral ~ey areas were settled by 
farmers during project wi:h govern­
ment' tolerance or support 

7.	 No appreciaole effect; although some 
evidence tha: ~asai may be focusing 
settlement seme'"mat for other rea­
sons 

3.	 Did no::. occur; or l.': of:car<e i:l ­
creased in:erilli~ten:ly, it did so 
for other reasons 

9.	 That the U.S. gover~en: will pro­ 9. Continual ?roolems Jnd com?la:n::.s 
vide	 competent proJect staff over i:ladequa:e:y :r3i:"ecl ;;eople 

and rapid :~=nove= 
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inputs stifle Masai efforts at self-help and self-reliance. For example, 
Tangov policies prohibieed Masai fund raising to support dam construc:icn 
at MonduJi 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 contribucion to ~asai sccial change 
and welfare was concerned. 

!n t'l'IO fields, the Masai project could register certain gains from the 
standpoint of favorable reception from the ~asai people. 

The first of these' concerned the projects in'lol'/ing ne'-I facilieies for 
stock ·-Iatering. In discussions '-lith the Masai, the terminal evaluation team 
was told that new wells, da~s, reser'loirs, and tank trucks Eor emergency dlS­
tribution '-Iere the "projectls greatest cont:ibution to them and ie '-Ias the 
project acti'lity they '-Iould :nost li.<e continued" (i'"'lid. :46). A second area of 
relati'le success; in terms of both actual accompli~nmenc and Masai attit~dfls, 

is in the field of animal health. The key items here '-Iere livestock dips, 
of '~hich 60 '-Iere constructed, raising the total a'/ailable in Masai areas of 
northern Tanzania to 94, about a 60 percent increase over the pre-project 
period. About 28 million cattle were dipped, almost 6 million sneep, and O'ler 
7 million goats during the period of the project. Some .\1asai traveled long 
distances :0 reach dips, and 1:1 one district :1a.:iai concrib~:ed cash to t.he 
consc::ucc:ion ot dips. Durlng the first t.·-IO years of t;,e project, Masai paid 
dipping fees. These services were also supplemeneed by improveG veterinarian 
services, anthrax 'Iacc ine, cinderpes t proeection, and athe rs, some of them 
free, others a'lailable at cost. 

The tecminal report fails to mention the fact t.hat animal health measur~s 

have been welcomed by pastoralists in Kenya and Tanzania since t~e d~Js ~f t~c 

British, and, that desirable as these ~al be, tney have made a contribution to 
the increase in cattle numoers which has in turn for~ed :he background for much 
of the contempocaty problem of pastoralist de'lelop~ent and change. ~his does 
not: mean that animal health serf/ices should be ·.... ithdra'Hn; only that '-lithout 
other and compensat.ory changes, they can ha'le the usual effects that health 
measures have had in boch animal and human s:;:ecies. 

2.4 A Comparati'le Essay: The Group Ranch Experience 

Concepts; Definitions; Rights of Tenure. The convergence of a number of 
related tenure institutions to'Hard the "3rouP ranch" concept is a produc: of 
the pas: decade of development '-Ior:< and the ~xchange of ideas among de'/~lop­

ment specialists in 'larious countries a~d age~cies. ::1 actuality, group 
:anches a:e 'laried in structure, and :je ~aCidt~~ns reflect ~i~:e:ent ~d:iona: 

?rlori ties and ca?ac i ties to handle the problems Qt~::az ing, s toc.<i:-.g , and 
mar:<eting of. animals. :'he relations;,,:,p of ins:i::..:ticns of land tenure and 

:he cel.3t.i"e e::ec~i·/eness~f di::eren: ~lpes 0: gr~u? ca:1C:les =~::i='.J':': and 
hazardous. !.f ':.he ex;:eriences of tne ?ast -:ecades ·.... i:.• :jese i:ls:r'Jmen:a':': ­
ties .?rc'/:::e any general concliJsion, :.: is si.:npl., ,::'.at ;:~U? ra:1c~es :m.:s::.:.e 



32
 

adjusted to the distinctive social, economic, and resource conditiond prevail ­
ing in particular districts, regions, and pastoralist groups. The only across­
the-board conclusion one might reach is that restricting grazing 09Portunities 
for pastoralists without substantially modifying the communal tenure-household/ 
individual herd-ownership system leads to serious abuse of resources 3nd, in 
addition, seriously reduces the capacity of the herders to cope with recurrent 
drought. 

The best, but all-teo-br ief, general descr iption of group ranches in 
Africa is a paper by Clare Oxby (Oxby 1982). She defines the group ranch as 
M a demarcated area of rangeland to .....hich a group of pastoralists, ·...ho graze 
their indi'liduallj' owned herds on it, have official land rights" (ibid.: 2) • 
However, nowhere in Africa are the group ranches--usually quite large--:enced, 
lii<e ranches in ~orth America. Fencing is ver'j expensi'/e; no countr'j has 
been able to afford such operations on the scale reqUired, and no development 
project has attempted to :und them. The lack of ~encing means that the bound­
aries, .....hile often surveyed and ~arked wi~h posts, are permeable to paseoral­
ists who seek pasturage outside the ranch, and to pastoralists on tne outside 
to enter and use t:,e ranch acreage for grazing. This lack of fencj.:J.g is a 
major material factor ·....hieh has accentuated many of the difficulties in en­
forcing sole use of the ranch ten i tor'j by the des igna ted "owners. \I That is, 
while the group ranch proprietors ma'j understand and a?preciate t~e assignment 
of land title to them, they distinguish between landownership, on the one hand, 
and grazing ne~ds and rignts, on the ot~er. No Atrican couner'j has serious:? 
resorted to armed force to compel ?ascoralists to stay ·... i:.hin t:J.eir ranch 
boundaries or to i<eep other pastoralists out--especially in periods of drought, 
which compel more flexible and expansive grazing ~ovements. ~e are nee impl~­

ing that the problems of group ranches·can be solved by fencing them, only that 
~,e lac~ of :encing aggravates the difficulties deri~ing frem the distinctive 
production system ~f migrator'j pastoralis~. 

How are group ranches defined in relation to other ;nodes of :ancning? 
There are: -indi'lidual ranc:-Ies," ·...here pastoralists have been assigned tenu::a 
rights on the basis of individual or household herdi ..g uni::.s; "cooperative 
ranches,M ·...here the livestocl-: are owned jointly by the herding or household 
units; combinations of the two; and Mgrazing blocks," in wnicn the ?as~ocalists 

do not have tenure rights--they ru:e simflly assigned a gi'/en territory to use 
for grazing by the government. The group ranch, t~,en, consis::s of a tract 
of land collecti'/ely managed by herders ·....ho own their livestock indi',iduallJ 
or as household units. Of the several t'jpes, the group ranch is by :ar the 
most common and, on the whole, has had t~e most sta'jing power. 

Kenya is thE: countr'j ·... it.h the longest e;<?er ience ·... ith groufl ranches and 
also 'lfJith the largest "lariat)' of ti'pes. The fi:st grou~ :anc~es any'''''her-: 
in Africa ·...ere es::.aolished i:J. the ';'ate 1960s and earl!, 1970s in ':he :{aj iado 
dist:-iet of souther:,: ;<enya ~~asai~and. :'h~se ·..ere :::an:J.ed :;art::/ on :he :nodel 
of demarcated, tenured, grazing territories estaclished ~y ':~e 3ri:ish :olonial 
government in the 19305, L, more nor t:,er11 5amcur'J dis trlcts--sc.,e:nes ·....nien 
':.:le 3.a.."'ncu:',,: :a:;:'~:'~d .:.::d ::"::a:'':l I"c:.~d :t.,;: :: ;:<:'.5:a~=; •.1 :. ..... e '::~t.;~~: .:,: :;.12 

:d:;.:j :16005. :'~e =::::·=ap:, ::=',.er!e:, ..:.:...:: ::cc: ';:'c ~:;c ':~::7,ed :.:.e: ':-~:i:".s.:,: ..i_':" 
subsequent experi;nents. However, t~ere ~as an inter:~de o~ ~~di'lidual :anc~es. 

Afte: independence, :~e ~enya gove:nmenc ~elie~ed c~a: :he ~ey to ~~e incor?o­
ration of ::J.e :'1asai, 5amcur·.l, and oe:J.er ?ast:Jt'a.Li5~s i:l:o '::J.e ~a'" ,-:a:ion and 
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its economy would be the assignment of land titles to individual herd-owning 
households on the familiar Western capitalise assumpeion thae ownership of 
land is ehe key to successful ~arket enerepreneurshi? The individual rancnes 
'.ere failures,. In the Masai districts in 'lihich they 'liere eseablished, the 
best tracts went to the few entrepreneur ially inclined Masai, 'lir.o prompt:.ly 
tried to exclude their ?QOr neighbors and relatives. The idea of the group 
ranch, besed on the earlier 3ritish experiments, was adopted as a way of guar­
anteeing the rights of a majority of pastoralists in a given territory to use 
pasture. 

T~e crucial variables, as a~~~g group ranch models, are the type of land 
title assigned to the pastoralists and the meehods by which this title can be 
acquired. This is where differences between group ranches in various countries 
become apparent. !n ~enya, the seeps are as :ollows. (1) The idea of a group 
ranch as-;ignment ;;lay originate in a government tJureau or, eo an il:~l:easing 

extent, in a grout' of pastoralist herders 'liho apply eo the governme.1t for 
assistance. As 'lie shall see, this assistance taj.;es t'liO major :ocms: first, 
arrangements to trans:er land titles of grazing land, usually in gO'/ernment 
ownership, to the pastoralises; second, plans to acquire a loan from ehe gov~ 

ernment, via its Livestoc~ Development ?:og:am, funded mainly by international 
development agencies (mainly i'lorld 3anki USAID). (2) After the decision has 
been made to establish a group ranch, the land selected has to pass through an 
adjudication process, 'lihich is Si:llply a prccedure to determi.,e '",ho might ha'/e 
to use the land. Customary t:ioal grazing dghc:s, residual private rignes 
dacing from cne coLonial era, and governmenc: tltles dating from various ?eriods 
all have to be researched. (3) It the land ti tles can be cleared, then a gov­
ernment registrar assigns a ~itle to the group of ?astor~ :sts ~hich has ~een 

selected. That is, the title clearance procedure i:wolves a de.termination as 
to ~hich herding househoLds are :nost eligible for the rancn assignmenc--~sually 

people who have used the land consistently ov~r a long time and have customary 
rights to use it on a pC'io:ity tJasis. (4) ~e:<t, the ranch is officially in­
corporated as a business enterprise, '",hich entitles it under Kenya 1a 'Ii to 
engage in financial ousi:1~sS (e.g., recei'/e loans) and to be treated as a 
legal entity (to sue and be sued, etc.). The act of incorpocac:ion requires 
the ranch to create an Assemoly df ~embers which must meet at regular i:1tervals 
and a small~r group of assemoll memoers to act as t:~stees (nGroup ~epresenta­
tives"--the term deriving from the key piece of legislation, the "Group Repre­
sentatives Act," which legalized the group ra~cn instituc:ion and es:aolisned a 
collective ownership and management principle for land). A tnird body consists 
of the ~anch Committee ~h~ch plans the development and management procedures. 
;ihen all these tJodies are formed, the ranch is decla::ed in existence and it 
becomes eligible for loans from the fund esc:ablished ·bI the ~orld 3ank via the 
Kenya Livestocl< Ce'/elopment ?::oject (a continuing :;Jrog:am, -:lescr i::.ed -:!lse·....nere 
in this pa?er). 

?rocedures tor estaoli,shing 9:ou? ranC:1es d:'::er :':1 '/aricus counc::'es, 
buc: the Kenya sys:em mai' ~e ta~en as a fair sample. I:1 all cases, land t:'::es 
muse :;e estaolisned or -:lea:-:!d, :lnd the ?uta::l'/~ "::,.=..-:ch" -:lust j~ ":1an:':escec 
oy a soclal organizac.on of some .<i:1d. :'~ae is, ::.e rancn is :1ot s:::l?l'! :ne 
act:"1l t:es 0: :::e ~erjers i :::ey :JUS t :Jacome ":ne::loe: s II ::l: or ?dC ': i..: :;:an::.,s L, 
a :",:dy recognized ':J'! ':.:'le::en::al ;ov~r:....:nenc .=.nc ·..micn ::O'li ~as :.1e ::'gn:s a;:d 
responsioi~ities granc:ed ':.0 such ~egal:y :;c~g:1ized tod:'es ~n a ~a::'on-s:a::.e. 
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This is, of course, a big ste? for ?astoralists to take if they have been 
clinging to an autonomous tribal or local existence, ignoring their incor?Qra­
tion in a new national social system. The cultural and ?Olitical implications 
of this institutionalization process are not always appreciated by the gov~rn­
ment officials, nor by the herders themselves. 

A classification of tenure rights held by group rancn memoers in various 
African countries is as follows: (1) '",hat we shall call the "Kenya" system, in 
which ownershi? is granted to a group of herders which has been shown to have 
customary rights over the range or pastureland in que~tion; (2) the "30ts'",ana" 
system, in which long-ter~ leases on designated grazing lands are assigned to 
"agricultural :nanagement associations·; and (3) the ·R·....a:lda" system, in which 
the government gives short-ter~ grazing licenses to a number of individual and 
household herders to use the same tra r :':. of grazing land--the patter:ls of actual 
usage to be 'KOr~ed out by the herders themsel'/'l!s, but with numerous :estric­
tions. 

The i~plications of these differences in tenure ar~angemen':.5 ~ay be 
descr iced. 

In ~~e "Kenya" system, the crucial element is t~e assignment of freehold 
title tn a corporate group, a group ·....hich becomes the owner of the land in 
perpetuity. The organiza.tion can ter~inate only if t:1e group representa,:i'/es 
'/ote to do so, i:l '''''hic~ case :he land ci::..l.e re'/erts to C:le goveCl"'e-il1enc. The 
relation ot tnis de facto group to traditional social organlzation is a complex 
question (see Galaty 1980). 

In Botswana (also Upper Volta) the instrument 0: transfer is a co~~on-law 

lease. This lease can be transfer:ed to an Agric~l~ural :1anagemenc Asscciation 
consisting of one or more housenold heads. ~he aim here is noc, as in Kenya, 
to establish a permanent co.llecti'/e :nanagemenc-o'",nersnip :Jocy, :Jut simply ~·o 

asse:nole a grou? 0: producers '",ho declare tneir intention of exploiting t:.e 
i..and. Actual ownersnip of the land i~ recained by a qUd'-' i-'::0',~r:'1:nent :Jody, 
the T:ibal Land Board, '",hic:1 recei'/'l!s rentals f:cm ~::e land paid ,:;y the ?~O­

ducer association. Leases are for 50 or :nore years, at t:1e discretion of tne 
board, and can be rene·...ed. ?ighcs are inherita:>le d~ring ';he ,;enure oE tne 
lease. The key legislacion is cne Agricult'Jral :1anagement ';ssocia,:ior.·s ;'c-:., 
·...hicn is mainly concer:1ed '",ith establisning ':.~.e :nacni:1ery :oc t:a:1s::ec: i:1g 
benefits to the producers in the for~ of :npucs, ~e50urce ~evelo~menc sc~e:nes, 

assistance on new production ,egi~es li~e forestry, and so on. 

In the "R'".anda" system (also used i:1 Senegal) ':one :'asic i".str'J:nen: :>t 
tenure is a land contract bec·.... 'l!en t;,e ad:ninist:ati'/e head of :::e region and 
the indi'/id'.:al pas:ora':'ists. :One contract c-:.n':.,3,l:1s :estr':'c:i-:.ns on ~:az':'::g 

practices and on ':..1e transferabili:,/ 0: t:,e con':.:ac~, I: also :e~ulres r:::e 
contractee to ooserv'l! a :lUnDe: of :nanagement prac~ices li~e s:oc~ dipping and 
adherence to s:cc~ing quotas. :cncrac:s can ~e cancelled :Jy the sc~ec::rnen: ,~ 

these practices are not followed. 

rn 'Ie:'! geneC3.J. :2::&1S, :: ':'3 ?CS.3:.:::'e ::> sa'! :::a::. : ..... a ~-=:1:13 5"!s::.em '''as 
de'/ised pri:narily ,.,i::1 ::1e :'n:e:es::s 'Jf ::.e pas:ora":'is:s :.i .-:li ...d: : .•e:: ::eeds 
for gr3zing :'ar:d and prccuc:ion :aci.li:':'es. ':'he .?:.... anda 5:!ste:n ·... :5 ::esqned 
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~ith much more concern for control by govern~ent of range and stocx ?roduction. 
The Botswana system falls somewhere in bet·....een: the ?astoralists are e:<?ec:ed 
to benefit from land lease.s, but ultimate ownershi? and control is 'Jested in 
tl1e Tribal Land Board so the government: can exert ?ressure on leasenolders. 
OXby's survey of these schemes (1982:8) concludes, "The init:ial oojecti'le of 
encourag ing the pastoralists I respons ibilit:y for the land eriey use, in t:le 
hope they will exploit it in an ecologically '!iaole 'Nay, is t:lerefore more 
likely to occur under tl1e Kenya arrangements than under the ?......anda and Bo­
tswana at rangements, ·....here the pastoralists, as tenant:s, have only li:ni ted 
respons ibili ty for the land." This is a log ical ass~m!?t:ion, based on the 
significance of a single factor: landownershi? But the ecological viability 
of range use by pastoralists also depends on ot:her factors in the social and 
manag~ment sphere. Pastoralists have tended to consider landowne:sni? as a 
good, but do noe necessarily relate it to methods of grazing or stccx ~anage­
mente 

However, as Oxby also notes, lease and contract methods of assignment may 
be viewed by ?astoralists as a way of diminishing, not granting, rights t:o land 
that had been used previously under customary-communal rules. Moreover, in two 
of the systems, the inscrumen:s can be terminated by government wit~out consent 
of the users. ::ven the Kenya system contains constraints: accepting a group 
ranch means that pastoralists have to terminate their grazing on lands outside 
of the ranch. The :nost frequently cited "proolem" or "failure" of t:ne group 
ranch system in Kenya and elsewh~re has ~een the :end~ncy =0' pasto,aliscs t~ 

move oueside 0: tne rancn oounaarles wnen tneir grazing requlres i:. 

These failures--·....hich ·..e shall dis~uss later.--snould be ·/i~'....ed in r~la­

tionship to the ti~e di~ension and to the ~omplexit1 of the pas~oralist s:lstem 
of production. :'he grou? ranch tenure e:<peri:nent :'s recene, ::1e scnemes 
for:nulat~d i.!1 mos t cases b1 minis try experts and :oce ign technical aC'lisor s, 
and its objectives characterized by desires on the ?art of government to gain 
economic and political control over migratory pds:oralists. The ·....elfa:e 0: 
the pastoralists has not been a consistent or dominant tne~e even in the Kenya 
experiments. As time ?asses, the group rancn "solution" -=.0 tne pastor:alist 
development: ?rogram can be ex?ected to e'lol'le i.nto a 'Iar ie:y of schemes adap:ed 
to ?articular conditions. As pastoralis:s gradually COr.le to p:'a: a de::.'1i~e 

role in the national economy, t:1eir aoUit] to influence the nature of their 
tenure ?Os i.tion ·... ill also i~prove. Consequen:ly, the group "anC:1 sC:l'ames can 
ce ex;;;ected t:o change and e'/ol·/e. The ex?er iences s:J:nmar i:ed :'n :::e sect i.ons 
to follow should oe consicered as the sy~?toms 0: imma:ur:':: and :ne basis :or: 
subsequent: improvements. 

?roject Planning and ~sign. !nt:er":lat.':'onal de'/elc?mt:n= agencies '~e::e 

as~ed to fund grcu? rancn-rel.a:ed projects oeginning in the ~id-136Cs, and :ne 
first ?cojec:s ·....ere es:aolisned in Ken:a. In :nost countr :'es o:ne :;::OU? ::?ncn 
component ·..as included i:1 lar;je: ?cograms and not as se?aratel: ':'Jnded '/en­
t'.Jres. In :<enya, the tiorl.d cani< and tiSA::J ?rojec:s ·....ere (·,..i:h par::ci;::a:ion 
by C:::DA and ot:lec :'.aci.cnal a~enc~es\ :11:' ;:a:': -::c ':.'1e 'J'/~:~ll ~e~'!a :':·/~S::'C.< 

Det/elo9me:t: ?!:'ogcam (c:.Jr":-enr:.l,! ar:. oc near :::e ~nd 0: 1:.3 ?hase ::J. 31.:1ce 
expendi:u=es ra':'a:ed :0 ~:ou? :anc::es ''''ece comoi:ied ·... i::: :nan: ::;::::ec :":-::!llS, 

i-:. is of~en di:::c'Jl: :0 de:er:ni:-:e ::::>m :.r:e ?ro~-=c: ;:>a?ers :'..l5:: ·~n3':. =e~.e:j.:.3 
·...ere :ecei'/ed :-y :ne qCOL:? :anC:1es. 2;<:=ec:ec o:::3..<e ;:e:-:en::age, :or e:~a:n;;;le, 
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may be a figure based on or applied to several ty:;:es of li'lestoc!< producers: 
peasant farmers, pastoralist, commercial ranch, ·and so on. Funds for loans to 
pastoralists may be lumped into a general loan appropriation designed to fund 
all livestock producers and not just the group ranches. But some specific 
items--e.g., water borehole wor~--may be designated as pertaining to the 
group ranches, or to "~sai herders," or to sL~ilar labels which connote group 
ranches. 

Since details of project design and funcing are :;:rov ided in tne earlier 
East African materials, we shall concentrate here on more gener31 aspects of 
development planning and conce:;>ts. * ToliO issues are of concern: one is the 
sociopolitical genesis of the group ranch idea; the other iz toe conception of 
the group ranch and its needs and development as expressed in project planni~g. 

The first consideration is :ne political situation the Masai found them­
selves in after independence in 1963. Althougn the :1asai, li:o<e pastoralists 
generally, '''''ere wealthy in the sense of the equity value of their grazing 
terr i tories and herds, they wer ~ poor in the sense of cash der i'led f::om com­
mercial operations. Moreover, their distinctive ethnic culture, preserved 
by-~,e British ?Clicy of perm1ttins them to remain as autonomous as possible, 
prevented t..1em from ta~ing pact in the political deci~iofls attending the grant­
ing of independence and the tormation of a new national state. This state was 
dominated by Kikuyu, the powetful agricultural tribe that had accepted British 
rule and education--in r~e!?aration for eventual freedom. :he Masai were aware 
that Kenyan independence meant the be~inning of the end cE t~ibal autonomy and 
relatively free pursuit of ~igratory herjing. Their feelings of vulnerability 
centered pr incipall::, on issues of land tenure. ':'he ~asai ' ''ere a'ilare of the 
equation of pasturage with land--terrftory--in the ~inds of che Kenyan govern­
ment. These fears ·...ere rapidly documented as agr icult:.1ral sectlers and com­
mercial and government grain far:ns began appropr iating large sections of tne 
oetter rangelands. Other sourc~s of anxiety ha'le been mentioned, i. e., the 
early experiments '""ith individual ranching and the disad'/antages t~ereto :01: 

poorer herding households. These gro~ing feelings of political vulnerability 
generated an awareness among :1asai leaders that changes '''ere in order. The 
people were therefore prepared :or schemes which mi1ht g:.1a:antee some kind of 
political sta~e in ~and tenure. 

Government actions with respect to the pas~oralist problem in Ken~a wer~, 

on the '""hole, prompt and generally serious. ?rotection of :1as",i and ot:,er 

* A number of documents assist this ef:ort. An interes~ing early one is an 
unpUblished paper by Oleen Hess (Hess 1976), prepared :or ~he ~SA:D mission a: 
Accra, Ghana, but: based on ooser'lations of the ';?anzanian :·!asai group =anch~s, 

then receiving some :~nding from USAlD and ~orld 3an~ su??ort :01: t~e ~anz~nian 

Li'/estcck ~'/elopmen~ program. Accounts of the :~en::,a :1asai ranc~es are a';ail ­
able in the papers of Jonn Galat.::', in partic'Jlar h':s "~·!aasai Gr~up ~ancnl/ 

(1980); and t:"lere are '/arious ?a;=er;; ?ubl':'s''led -::"! :-:en'!~n :;o'/,=r~::len~ -=-:::ices 
and :esearcn ins:.i:':Jtions. US';':;::> :Tllssion :i':'es contai:1 :'lumerous 'In,?uol,:,s:1ed 
surveys and ooservational accounts. :here is :10 ceartn ~f ~al:.e=':'als, there is 
no single com5Jrenensi'/e si'nthesis of ':he history and ~::.e~:'"i(;ns Qf t~e grou? 
ranches, and perhaps i': is too earli' in thelr history to ?rccuce ~ne. 
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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 ',o/hich sketcned out the basic 
concept of the group ranch (Lawrence 1966:. ~asai suppor:ed these proposals, 
and planning for group ranches began in various parts of ~asailand: the first 
eventual for~al ~ssignment of title to a particular ranch occurring in Kajiado 
in 1975, ranch development ehtending back into the mid-196Cs. ~asai approval 
'~as predicated not only on the land tenure issue, but also on the fact that: 
acceptance of a group ranch entitled them to receive benefits tiley had al·....ays 
sought: ani~al heal th measures, breeding stoc~, 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 had evolved to ~'e poine where they were 
prepared to accept any reasonable guarantee of economic continuity. If the 
system would impose difficulti"es in st~Cl<ing and grazing, these ·..ere problems 
that could be met in tne future. 

From the point of view of the government, it '",as hoped that the group 
ranch ·....ould provide the ~asai economic support, but this objecti'le ·...as proo­
ably secondary to. t·,o/O other aims: the need to reduce and control the number of 
cattle on the range and ~'e amouni: of territory that the :'1asai considered open 
range. The philosophy of the ranch concept, as already implied, was that, 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 abolish the idea of wide-ranging communal grazing by 
substituting titled landholdings. Similar conce!?ts have been at ·..ork in all 
the other countries in which some for~ of group ranch has appeared. 

The language in Hess I s paper is -typical of de'lelopment project planning 
during the late 1960s and early 1970s. The following quotation (Hess 1976:11­
12) documents the primary objectives of the first ~asai ranching associations 
in	 Tanzania: 

Objectives for Ranching Associations 

The major obj~ctive for the eight ~nching Associations initially se­
lected to be fully activated is an annual a'lerage mar:<et. offtake of 12 
percent or more. In oreer to achie'le this objecti'Je, t:le following tar­
gets have oeen established: 

a)	 Average live weight of steers slaughtered should increase from 550 
to 650 ?<Junds. 

b)	 Average age ·....hen steers reach mar:<et ·....eight for slaughter should 
be reduced from six to four years. 

c)	 Average age ·...hen females ha'ie ::,eir first cal: snould ~e r:educed 
from five co four years. 

d)	 Calf drop by fe:na1es should i:1crease from 50 :0 30 percen~ ?er 
annum. 

f)	 Overall annual ca:ving r:ate snould i~c:ease ::o:n ;5 to :0 ?er=er.: 
~ith a comparable weaning r:ate. 



38
 

These goals may not appear very ambitious com?ared to levels in live­
stock production enterpr ises in developed nations. However, achieving 
them in a ten year period, given the initial conditions and constraints, 
wi~l 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 i:1 noting that the objectives were modest 
as compared '",ith -livestock enterprises in developed nations, If the goals are 
extraordinarily ambitious viewed against contemporary knowledge of ~asai pas­
toralism and its distinctive management style. Hess did observe that in order 
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-subsistencp. migratory livestock regime 
to a sedentary-intensive commercial one. But what Hess and so many other 
specialists in the country ministries and development agencies could not appre­
ciate in this per icd -,.,as the complexi ty of the production system and the 'tlay 
this was geared to demographic and resource factors: that is, the way the ~asai 

conceived of what Westerners called "conservation"--tnat God provided the grass 
and it ',.ras :nan I s purpose to raise as many ani:nals as pass ible on it, mov ing 
these animals around to make full use of av~ilable ?asture and water in a suf­
ficiently large territory. Territorial size ''''as a '/~r:iable, 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, this point ''''as 
not obvious to the Masai. In ?articul.:u:, tl'le argument ignored t:le facto!:' ~f 

intermittent ~rought, which ~3d :~e ef~~ct of ?a:yi~; the ~rcduct~7~~7 ~f the 
range, i.e., of making -territorial size- a variable in terms of productivity. 

Whereas in the recent past the pastoralists had operated their li.1estock 
regime alone, ..,ith mini:nal assistance :rom government and ex~ens ion agen ts, 
with the group ranch system ~he number of suppor~ing and supervising personnel 
from the outside increased. These people 'tle::e employed by 0: ·...ere ad'/isors 
to a series of ~e'" organizations and agencies. :n Tanzania, Range Co~~issions 
were established in the ~re arid range areas, consisting of ~asai representa­
tives, the District Commissioner, and representati'/es from as :nany as Ei'/e 
differen: :ninistries and government agencies concer~ed with agric~l~ure, range, 
livestock, and water. The corruniss ions are supposed to encourage group ranch 
formation, super'lise loans and teChnical assis~ance, and de'/elop plans :or 
range management and conservation programs. I~ one such commission, some :en 
non-Masai persons regularly participated in commission acti'/ides alcng ·... i~h 

Masai. Supplemental salaries for these people were paid out of ~orld 3an~ and 
USAID project funds in part. Added to these people were numcers 0: specialists 
from government and te..:hnical ass istance (foreign) teams ·...ho 'I isi ted t::e ranch 
area at i~tervals in connection with various services and progra:ns. 

!his ~om.'Dission and ~-:.s sa~el:"i-:'a :.echnici.ans =E=e::::ad ':':1 :~a ::ac~-:g::u::= 

of the ranch s~:ucture formed as a consequence of the legis~3ticn. Each ranch 
was governed by an association, with an elected Steering Co~~it:ee :0 supe~(ise 

.""'" :: _.. _...,.... _ _~...a ., ....._ :.:: =~: 

constituenc:1i then another ::or.tr.11:tee meet3.ng ·...ould be :,e':'::i to hear ::::"::":: sms 
and suggestions anr-J so on. :'~is prcced'Jre created an o'/e:lay 0:: :::lee:"s on­
:nai<ing and political interacticn that in pre-rancn times d:..d :'lot e:c.s~. :~ 
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addition to the committee, eacn association was required 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 association 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 structur~ of a group ranch 
can be taken as representative of most group ranches and related types of 
restr icted grazing tenure : "sti tutions in other countr ies. The group ranch 
is not a free and independent enti ':.'1, but must organize so as to provide 
accountability to·the government and development authorities. Galat'j, writing 
on the Kenya ranches, :nakes the point that while these organizational struc­
tures represented something new in Masai social structure, the power and lines 
of authorit'j and decision-making followed traditional social patterns of age­
grading, clans, and territorial groupings. That is, the existing ~asai social 
system tends to assume that t.'e group ranch is another for:n of socioeconomic 
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 its interest in maintaining the 
largest number of animals will persist. 

~o~,er element of the planning and development precess in Tanzania con­
cerns e.'e i,1terest of t..'e government in ;ur:net'ing ;;;edencadon or 'v.l..4j"agiza­
tion M oi ~igrator'j herders--an oOJectlve snared 0'1 every Airlcan country Wltn 
herding populations. The Tanzanian case is an especially instructive one 
because of the special ideological elements, namel'j, the ujamaa conce£,t of 
cooperatiV'e-collective village organization. 

The original government plans tor :~sai areas included eventual settlement 
of the population in these 'lillages ..... ith collecti'le and cooperati'/e i.nstitu­
tions of social relations, production, marketing, and so on. The group ranches 
were seen as a first step in this direction, '",ith tne ranch headquar:ers :::>e­
coming the village site. Foreign livestock specialists used oy Tanzania and 
the development agencies consistently argued against this practi~e, since it 
was for~ulated for farming (cropping communities) and not livestoc~ producing-­
another eXaInE'le, in its '<lay, of the tendenc'j in tne new coun tr ies :or agr i­
cultural tribal people to do the planning for ;nigra tory pastoralists. Hess 
observed, NThe provision of requisite social services can be quite a different 
proposition wi~, very li~ited cro£, production. Some food cro£, ~rcduction can 
and should be £,racticed in the range livestoc~ areas, but t~e sites foor c~lti­

vation :Dust be very carefully selected. Areas sucn as :1asailand lend r:he~­

selves to livestock ?roduction very .....ell, but the majority of the soils canno~ 
support sustained cultivation. Settled for crop-tnoouction as large 
permanent ujamaa '/ll-lages, t:,e'j are li:<ely to become a ·....asteland of ·....eeds 
and eroded soil very soon" (1976:49). And by the late 1970s :nany of them had 
done so, according ~o :e?orts in ~he files of the Jar es Salaa~ USAIJ ~iss:cn 

and e'/alua~ lon st.~d i as ;nace on :JSA,rD and ·/'ior.l.ci Ban..- C'ro Jeo "s. 

Hess recommended that ~~e villagi:ation experi:nents ~e carried ou: in :he 
:or:n of s:nall, scattered ·,illages used as centers :or jeli'lery of ser'lioes, 
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schools, and retirement of the aged, and in suosequent :!ears this polic:! was 
adopted by the Tanzanian government, at least tacitl:!. ay 1980, the Arusha 
area had approximately 15 such small settled loci, connected by new roads 
(-drought roads") constructed for assisting in livestock illar:<eting. Repons 
on these communities in the USAID Da~ es Salaam mission files (Hatfield n.d.) 
leave no doubt tbat the ~sai have begun to utilize these settlement possioil ­

"	 ities, but that no real villages are forming (Le., 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 .....as caLlsed less by the ujamaa philosophy and 
planning and more by the fact that stock dipping 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 ad'/ocated by Hess and others in the earl:! 19705 is coming to pass as 
a matter of evolution and not formal planning. 

However, it would be necessary to stud:! the situation in detail before 
one could be confident of trends. -The Arusha region--ehe heart of Tanzanian 
Masailand--is the re~ipient of a comprehensive development plan headquartered 
in the town of Arusha. Tanzania has centered su;?er'!ision of all development 
projects affecting a particular region in a cent:al regional office. This 
system has concentrated and coordinated development efforts in Masailand for 
the past decade, and Arusha has received a considerable snare. 

Problems of Operation. The history of grou9 :-anches is recent, and the 
sense of failure that pervades many development projects may 'well be the con­
sequence of premature assessment. It is clear '=hat g:-"up =anc~es a:e :1ot 
simply instruments of production, but organizations that must comoine eXlsting 
soc ial pa t terns 'llii en innova ti 'Ie forms. :'he group ranch can be ex;?ec ted to 
evolve, with or ..... ithout development projects, for the sL~ple reason that pas­
toralists are coming to see that their political sur'lival depends on some for~ 

~f tenured grazing lands. 

The most commonly cited problem of group ranch operation has al:eady oeen 
mentioned in '/arious contexts: the tendency for ?astoralists to attempt t.." 

enlarge their individually or household-owned herds to ta:ot;e ad'lantage of a3 
much grazing as possible. ':'he conferring of title or lease or license to a 
restricted tract has not on the whole t:Jrned pastora.llsts into "seCdn:.a:i'" 
intensive ranchers. In any case, no country has supplied the training and 
inputs necessary to transfor~ migrator:! herders into irrigated forage-?roduclng 
ranchers, if this is .....hat it requires to effect the f'Jll transformation. To 
pursue the ;;orth American analogy, group-ranch pastoralists are at the present 
time in a stage of de'/elopment comparable to open-cange ranchers in the U.S. 
and Canadian ;.lest circa 1870-1900. That is, they have acqui:ed some "home" 
or headquartez:s land; nave accepted small ho;ne-canc:' or na,111er: settl.ements :0: 
conducti~g business, animal ~ealth ~anage~ent, and ~ar~eting; ~Ut continue :0 
utilize free or unsur'leyed cange to the extent possibl.e and practical. iJncer 
sucn conditions, ?astoralis:s--"r o~en-:-anqe ::r.cne:s--can~or. :~ ~x=~c:.=d 

materially to reduce or limit ~e:d size. This mient oe accom9lis~ed oy ~stao­

liSnl:lg cooperati'/e.l.y owned and ~anaged :1erds, ::ut, :0 do ::.1is success:w':'l.:r", 
;nar:<eting and price circums:ances ha'/e :0 :e ;nore securel:! esta.:Jli3::ed, :lo 
African count:: can ofter to ~eet such conditions at :ne :ime ot ~ri:ing--thei: 
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agrarian systems are simply not this comprehensive ncr are their mar:<ets so 
predictable. 

Other problems emanate from the process of rancn ocganization. One of the 
difficulties in discussing group ranches is ascertaining precisely how many are 
in operation at anyone moment. The organizacions called group ranches are 
usually in various stages of for~ation, management, or desuetude. Landowner­
ship and transfer is a long and complex process in all cases, and ranches can 
remain in a suspended s ta te for year s, caugh t in the ;nids t of t.'1e process. 
Moses Olang, a Kenya range ecologist now ·....orking in the :11nist:y 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 orocess 
has be~n ter~inated and all the land has now been titled to the ranching-group. 
However, this can be accomplished on schedule only in cases ~here the land is 
owned by the clan; where indi?idual households hold titles, it may take y~ars, 

during which ti~e the ranch exists in a legal and economic t~i1ight zone (Olang 
1982:2). Considering ~'e fact that ~any if not a majority of group ranches are 
only partly constituted, it can hardly be expected that the full schedule of 
operations, inputs, and production can live up to the standards established. 

Since a dominant objective of ranch establishment is reductior. in herd 
size in order to reduce grazing pressure on const: icted pasturage, all forms 
of group ranch have grazing quotas. These ta~e the form of a restriction on 
the n~~er of animals allowed to use t.'e range. A secondary objective of most 
quotas is to establish criteria for loans--~hen a pastoralist can ?rov~ he has 
reduced his stock -in accQrdance with t.1e set numoer, he ~ay become eligible f~r 

a loan. Quotas also contain tne assumption t~at all ~er=ers ~sing t~e land in 
the ranch property will be equal in wealth (as defined by herd size). Aside 
from the difficulties in fixing and enforcing quotas due to t:le past.oralist 
conception of elastic and ~aximal herd size, other praccices ma~e it di:ficult 
to accept herd equality. As Olang notes, among the :1asai a young man receives 
a cow at birth, and it is his :uty as he grows up to increase t~e nUmber of 
cattle he owns in his name--by purchase, reproduction, occasional raiding, and 
ot.~er methods. This dynamic process is i:1grained in :A.asai soci.al structure-­
Olang states that "'file have no power to make them equal in 'fllealth It (1982: 4) • 

To enforce quotas at any point in time 'fllould mean that seme households ·..ould 
have to accept a reduction in wealth, ~hile others, the ?COrer herders, ~ould 

be allowed to increase their herds. Since the nor~al ?rocess of herd accumu­
lation does discriminate among herds in terms of ability and ~anagerial acumen, 
the quota system violates basic entrepreneurial incenti'/es and ·/~lues. In 
addition, the pur::hase of additional animals by small herders requires cash 
or property ·....oich thes.: ?eople usuall:! lack and ha'/e no ~eans 0: acquit ing. 
Consequently, few group ranches have been able to enfor~e quocas. ~he follow­
ing passage from Olangls ?aper (1982:4-5) i.:lustrates seme of ::-.e ?roolems i:1 
quota allocation: 

A livestcc~ census is carried out :0: ':~e ?ur?osp. ~: :=~::~g -=:':Or:3 :':'10­
. ".,cation. ~he :ioul:es '.oInich ~re ,:,or:.ai:1ed :=~ ,,:::en ,:on'lero:ec :.'1 :0 .-,n lma_ 

units (whic:1 are later usad in calculat::1g graZing ~~ocas. 

E:<amole: 
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Livestock Grazing Quota 
Family Name Numbers A.U. Allocated 

Family "A" 250 150 108 
Family "a" 120 72 72 
Family "e" 40 24 40 
Family "D" 75 45 50 

Total 485 291 270 

Let this group ranch be for only four families, for ~ne purpo$e of grazing 
quota allocation. 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 poOrest family 
which is "e." This family is given a quota of 40 A. U., then family "D" 
is given 40 A.U. Pamily "3· is left at 72 While family "A" I 5 quota is 
brought down to 108. If the ranch is overstocked tnen this is tne figure 
used for destocking. 

This calculation is done in year 1 while loan repayment starts in year 4. 
aut in the fourth year family "A· may have 170 A.U. In this case ·...hat 

. figure should be used for loan repayment? It must also be realized that 
when the loan was being apportioned to ~,e ranchers it was 150 A.U. Which 
was used for family "A." And at the moment it is that figure (150) which 
is used throughout the loan per ied, because figures are never adj usted 
later on. 

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

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 the tel::nsof technical aid. Accountabili:y for funds 
and guarantees of successful outcome in order to maintain eligibili~y for 
future funding require governmental or parastatal offices for the ~eeping 

of records, maintaining pressure on the pascoralists to conform to standards, 
and delivering the inputs ·...hich facilitate performance. Galat:r (19808) has 
obser'/ed that pastoralist development projects frequentli' contain an element 
of built-in failure or criticism due to this concentration en organizations 
and bureaus. When the objectives sought in the project are not met adequately, 
the pastol:alists are blamed for not responding appropr:lat.ely. That is, t.he 
targets of planned change are made responsi~le for the'failure, ~ot the orga­
nizations created to engineer the change. 

While large bu:eauc:acies are created, I<ei' ac:i.,ities are often under­
funded. Por instance, adjudication in Kenya is done by a government de?ar:~en: 

'""i th t·....o sections: one that: conducts t.he la:ld sur'ley i :he ot:ler, ::lE: of; ice 
that discusses the ?r090sed ranch coundar:es ~itn owners of :he herds ~ho ~a"~ 

oeen uSlng ~'e ::ac: and de:ar:nines ~ho is ~ost: ~li9iole Eor ~~moe~shi? ~~is 

has ?roven to ~e a :~~e-consuming procedura, scmet:mes :a~ing :ears =~=ore :~e 

necessarl sur'/eys and decisions have ::;een :ilade and :~e ::rec ise :'and area se­
lected. Each ranch, once its adjudication ?rocedure is comple":.e, ':~en :al.':'s 
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under t~e jurisdiction of a Group Representatives Ofricar, whose duty it is 
to see th,lt all members li'/e up to the requirements and to advise the memoers 
on patterns of conformity. The problem is that t~ere are too many group 
ranches for the a·/ailable staff to service. A single office: :l1ay have 10 
or 15 ran~hes to oversee, and, since the budgets are limited, he may have dif ­
ficulty obtaining sufficient gasoline to ma~e enough visits. During the rainy 
season roads are often impassable. Lacking close contact with tne supervisory 
personnel, group ranch members tend to go t~eir own way. 

Water development has been an especially difficult problem--not only wich 
group ranches, but with all pastoralist development schemes in the drier coun­
tri~s (Sudan has had considerable trouble, since wacer development is in the 
hands of a parastatal company Which sets domestic human water supply priorities 
above those of wells and boreholes). 

Such priorities are not idiosyncratic or completely reflective of domestic 
political pressures: foreign aid :epresentati'/es in the 1970s pressed -""ater 
development agencies in the country gover~~ents to reorient their expendicures 
toward villagers and other domestic users in line with the change in develop­
ment policy involving the favoring of Neasic needs~ and poor people. Bureau­
cracy is another problem in -""ater development. A plan for a borehole, :e­
quested by the agricultural ministries, must pass through ~any levels of 
officeholders before it can be acted upon; and equi9ment for the wells, once 
dug, may tai<e as long or longer. T'...o y~ars is considered abouc average :or 
Kenya group ranches. 

Installing and ser'/ici:-.g :acili':ies ::::: ;::::I..:p ranches :s ~s:.Jal:, a :ow 
policy priori ty in most countr ies--desoi te t:Je need to make t~1e ir dryland 
regions more proouc:i'/e and t:leir populations more self-suppor':.ing, But pas­
toralists, usually a national minority and diffic~lt to incorporate in national 
social and economic plans and acti'/ities, are ,?ersistently do-..mgraced as a 
priority population. They lack political power; tl1eir ?er:ormar:ce :ecord in 
the livestoci( develo!?ment projects has been disappoin::i:1g to all concerned; 
and, despite the general a·...areness that t:Je nat~re of t:-.e proje'::ts is a major 
factor in their failure, the limited returns and t'esultant indeotecness ha'le 
not inclined governments to move vigorously. E'/en the '''''elfare a:g~;nent is 
di:ficult to apply: pastoralists evade si:nple classificacions :or me:noers of 
the "~ural poor" because their economic ~osition is difficult to class if: wit:J 
the criteria used for farmers and villagers. 

The very transi:ional or amoiguous nat~re of so ~any group rar.ches ~al.es 

it difficult to apply t:Je rules established in the various scne:nes, Loans and 
other ser'/ices ad'/anced to t:Je ranches t:1a: require :epa::nent or ::e11'1er: 0: 
steel< ':0 mari<eting facilities are sel-com -an':ocoed, since t.1e :anc:: c'"mers are 
usuall: ~ot in :~ll compliance ~itn :he rancni::g sc::~~e and re,i~e, ::: ~e~!~, 

failure to repay loans :0 the gover:1:nen t lS su?~sec :0 ::.e :o;.:.c·....ed :;, a gO'I­

errunent foreclosure and sale of the rancnland, but ':..1 is :1as ne'ler nappenee 
des?i~e :nan'! ~ases :: -:e:3~.l-:. ?as:::r.?2..::"s~3 -:::) :~S3~S.s :~.e ·.·~=.;:c~: :.-.e'.: -..! •.• ~ 

a :"~?'l':at:'on :~~ ~~;cinq "':1at::~:'s :. .., ':l1~i:: ~'IW''' "lands ~: -:::e:' :~~l ':~~e:' .... a·'~ :~~:': 

exploited or toeir rign:s "iola~ed. African governments are ex::eme:1 ner~cus 

aoout unr·.Jly rura':' ?Opulac':'ons; ::ley are :10t :'i:<e:'1 :0 .1l0'l~ agains: ;:as:ot'al ­
ists if :he g:OU? concerned has a reputation :or :~=ce:~: ac:ion, 
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Wi~~ 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 ch~nge, as pastoralists take inc:easingly important public 
roles in their own defense, but the difficulties remain. Again, one can :ind 
a transitional situation: language diffiCUlties; hostility and passivity of 
pastoralis ts when confronted by government; and unwillingness openly to sub­
scr ioe to measures requir ing mcdificat ion of t:adi tional livestoc/< reg irnes, 
have made it difficult for government planners to obtain cooperation from 
pastoralists. Still, the curtail:nent of f:ee grazing movements becor.les an 
imperative when alternative uses for the better rangelands arise, so the ranch 
schemes are legislated and put into effect. There is no doubt that :nany of 
the defects are the result of failure to consult the "target ~opulation," but 
there seems to be little al~er~ati'le. As noted, this is changing as pastoral­
ists come to accept the necessity for change. 

The need for intensified extension ser'Jices to assist pastoralists in 
managing group ranches is acknowledged oy- everyone concerned, but provision 
of such services on a regular basis has proven difficult and_expensive. Since 
ranches are in a transitional status, with many or all of their :nembers :noving 
regularly at great distances from t:ansportation or settlement ?oints or beyond 
the boundaries of the ranch, extension agents ha'le found it difficult to reach 
them. Again, one finds a financial priority issue: extension wor~ with pasto­
ralists in :nany regions is 'at 2.east t·..,.ice as costly as ·".i::1 set:led farmers 
due to che need foe adequate venicles, mucn gasoline, cne long dls:ances, and 
tne salaries pald in rela~lon co tne results oocalned. !n Kenya, houses were 
constructed for range assistants near key boreholes, but, since the gr()u;l 
rancners ·....ere at some distance from t:le ·....ells during much of the year: and 
since the assistants lac!<ed adequate transportation, :nost officers moved back 
into towns ·..,.here their families could find better services and facilities 
( io id • : 10) • 

Some Concluding Observations. ~his paper ta~es the position that the ~ey 

to change and de'lelopment in ?as:oralist li'Jestoci< production is to be found 
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 economic acti'lity and haoits 
of settlement, and, in a sense, it is tne ine'Jitable or ultimate :or:m ttlat 
pastor:alist transfor:nation must take i.1 most countries and :egions. However; 
this is not equivalent to arguing that all group rancnes are cesiraole or: well 
planned. 

In the first place, the group ranch system a?pea:s most suitable for the 
better range areas, where :est:icted grazing and bette: ~a:ering is ootai:laole 
and, conse'-!uently, impro1led pass ibili ties for in tensi: ied ;Jt:cduction. Howe'ler, 
since ~hese areas are precisely those where alternati'le uses for t~e land are 
also in ?iew, ~~e g:cup :anch is auc:ma:i=ally i~ 3 3i:~a:icn ~~ :esc~==e ==~­

petition ''''it~1 far:':li:lg, agr iousiness, garne pari<s, and tour ism. :'he :e;'a::i,',ely 
low ?r:iodty status of Jlany pastoralist populati.ons means :::at grou;? :anC:1es 
~end ~~ be ~stacl~sned in ~=m?c=mise :=c31~:~!s--~c~ ~~e :~s: =3~;af ~:J:, ~=;~­

:·Jl.l..t, :lOC ~~"e I"'O~S~. ::c'Ne"-:!:" ':::e ::c~=e~ ~::~ '7~::S~, ~:-.~ _.:.=:s:o :::= :=.:".=:. 
needs to ::>ei and size .:::ea:es financial ?roole:ns 0:: ce;'i'Je:, o~ ser'/ices. 
:'arge size, ?lus :naqina13:azing, also o:!ncourages :-as:oralists :0 :ol':'ow 
:::adit:onal ~igrato:: 5t:a:eg:es. 
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Secondly, while a land tenure device may lie at t~e base of develo~ment, 

it is by no means the only important factor in the success or failure of 
ranches. Tenure ha.;; to be inserted into existing social sys~ems-or, at 
least, if some aspec~ of the social system requires cnange, this has to be 
researched carefully in order to plan the ranch accordingly. The mase essen­
tial factors are, of cour~e, the institutions of property ownership and trans­
mission: when land is co~sidered to be held by a collectivity, a group ranch 
tenure tract may be more easily introduced than in cases '",here land is a 
matter of fragmented household rights. Colonial tenure arrangeme~ts have 
persisted in many countries; the presence of these residual rights com?licates 
the •.:ansition to a group title. Clearly no group ranch should be formed 
until detailed research on pro~erty rights and institutions has been conducted. 
Governments and development agencies have tended to '/iew group ranches as an 
opportunity: give the pastoralists land and let them accepe the incentive co 
change production. However, as we have shown, the matter is not this sim~le. 

The group ranch is both a social and an economic inscitution; 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 grou?s who practice 
both crop cultivatlon and transhumant or 'I\'et/dry-season pastorJ.lism. This 
group, plus the migratory pastoralists in the exceedingly dry regions where 
farming is largely impossible, ·.... ill require some form of te,iure adjusted to 
their need ;or continued movement. For the mixed cases, large community ~as­

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-herders may also become members and pay small annual 
fees for use and development. 

For pastoralists in very dry regions, other solutions '~ill be required. 
For the time. being, ~~ere seems no good alternative to some. for~ of migratory 
movement. Since the arid regions are also inappropriate ;or crop farming, 
there exists less competition from other ty~es of land use. Grazing blocks, 
a~propriately planned and administered, may be the best solution. These: can 
be flexible, with monitored boundaries in orcer to ~eep herdi~g groups reason­
ably separate, but, in ~eriods of unusual drought or ot~er dislocations of the 
normal annual grazing pattern, these boundaries could be opened and the herders 
permitted to ~o'le ;reely or to work out their own a:rangements as to snat'i:1g 
of range. 

These various solutions to the grazing problem ~ust be consicered expe:i­
mental and transitional. The final dis~<.)sition of iIligracory and t:ansnumant 
livestock economies in ~:ica is bound u? wit:J iIlany social and demog::apnic 
factors, as ·...ell as '~ith the changing '/ector of reladonships of the herders 
to central governments and their ?lanning ~rocesses. All 0: these :actors are 
constantly c!1angi:lg and e',olving. ?astoralists are iIloving i:lto ne'N occ:.Jpa:icns 
and playing new and different roles in the nati~nal and reg ional econom:es; 
their ?Osition in A:rican countries is sl1cject :0 cons,:ant ::e'/le·"". :'::e ~=Ou? 
rancn has ::1uch ':0 t'ecorrunend it, ::lU-: it is nor:. tne onl':, ':enur:e ar:anqemenr:.. :ind 
itS precise ':e:ms ::lust ::le ex~ec:ed to '/ar"! by region and .si::.:ation. 
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3. The West African Experience with Livestock Projects 

by James C. Riddell 

Most of the projects of West Africa are relati'lel:r ne ..... ·...hen compared to 
those of ~st Africa. In a sense they gi'/e us an opportunity :0 see .....hat has 
been learned, .....hat the state of the art is in project design, and ·...hat land 
tenure issues remain to be addr~ssed in future livestock development ef~orts. 

In this section we ..... ill organIze our analysis around a frame .....ork of four re­
lated issues. That is, .....hat is tne relationship of these pastoral =evelopment 
projects to: 

1) the creation or enhancement 
already proven nonresponsive 

of existing social inequalities 
to development initiative; 

that have 

2) the 
are 

rlgnts and 
in place; 

obligations of t::e existL1g land tenure si'stems that 

3) .....ho actually o .....ns the animals in the ~roject zone; 

4) the ?as:~:31-c~1:i{3t~: 

area. 
i~te:ac~:~n :~at cha:~c:a:~~as c~e p:ojec~ 

:hese projects .l~e those in East Atrica do not exist without a oistori=a1 
precedent. The data on t:1e amount of meat protein in the African diee. ha'/e 
indicated to planners since the beginning of the colonial ?eriod a natural area 
for development. iVhat better place to start than a 'last range ·.... it:1 hund:eds 
of thousands of ani~als in one ecological niche and millions of protein-hungry 
consumers in anot:1er ('I. ?ierre 1906; :'ran<;ois 1913; Aldige 1319). :'or the 
French administ:ation of tne A.O.?, the Sudan-Sa::ellan zone represented an 
ideal place to introduce American-st1le ranches. 31 1929 ?iet::e e:1t:1usiasti ­
cally endorsed two large sheep-raising projects using ~erino mlx:ures and also 
large-scale I for the time, cattle projects using Charolais c:osso,e~ds. All 
this activity was advocated and promoted by ~he A.O.:'. ai~ector, ~. Ca:cugeau, 
at the 1923 International Congres du ~outon. Cespite :.1e ear':'y :e:'/or, all 
these projects had entirely failed be::ore :iorld ·,.jar :r (Gi~:.rd :'946: 7). :'he 
A.O.F. veterinary service had lear~ed to appreciace :~e s~~lls 0: tradi::onal 
herders in :<eeping animals aJ.i·~e in ·...hat ·....as to :~e :na ...:agers of the European 
ranching schemes a di::icul: en'li:onment. At t:Je 1936 A.a.:'. L~'/est:::c:< Con­
ference (Conference Consul ~at i'/e de 1 t ~le.,age), ~eld ::1 Jalca!', i ~ 'II/as dec i.=~c 

to develop ~he lccal economies rather :~an proceed .it~ any ~cre ;me::can-s:i'le 
ranc~ing prcjects •. :'!1e ~as:c t:,rust of ::-:e ne·... :olonial :-01:'=:1 ''''as ::lased on 
a report -=''1 M. ~eunte'..Ull (l.i'/estocit :'nsp~ct:J: cf ::,e f:ol~nial ::1lnist::!J ',r/ni=:1 
poln:ec out the 10..... a~i~al protein :nta~e in :~e ::adi:ionai =:e: in :~e ?renc~ 

'J~.a: :.: .... :==::'J'~ I ..:.nc .:.:'.a :.='1/ ;,c:':.~'l ..as co ~::'.7IU_3ce _::C3..;.. ?c=c'...:c::.~n :::J 

douole ':,his ::gure. :'!1e ·...a'j :0 do :~is ·...as :0 over::::r.-,e ::'e inert:a c: ::a­
dition t:1rougn ex?er:~en:.al =e;.\ons::at:on ra:-,c::es, ·/e:e::. ...:a:y :nec:=:...-:e, ar:d, 
aoove all., ?ast:.::e de'/elopment (Gira:d :'345: 3 et pass:.::!) . 
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By the 1940s we have, then, the develo?mene. of the basic paradigm that is 
found in all of the sub$equent and current livestcc~ dev~lopment ?rojects in 
Francophone Africa: stimulate animal production on already overtaxed pasture 
resources througn improv~d animal health (veterinary mediclne), encourage 
water-point development to extend the range, and preserve t~e pasture through 
increased offtai<e to meet the existing demaI1d for :neat. In 1936 this ·....as 
called una politiquc de la viande, and today it is called delleloppement. 

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

3.1 Mauritania 

Projects, even ·...ell desig'ned ones, cannot control all of the 'lac iables. 
Nothing demonstrates t~e dynamic cnaracter of land tenure institutions along 
se'/eral dimensions than the changes that ha'/e taken place in :~aur i tania I s 
livestock sector as a result of the recent Sahelian drought. The idea of 
developing :1aur i tania I s animal products sector had its modern ince;Jtion in 
(\ number of FAC (Fonds d'Aide et de Cooperation), UNOP, and FAO st.udies in1­
tlated in t:'le late 19605. They resulted in a s-=ctoc :noject designed by an 
FAD-financed tea;n {Fond Europeen ~ur Ce'/eloppement (FED]). The Government 
of :-tauritania then asked the /lorld 3an:C: group for financial assistance, and 
in 1971 the project. ·...as finalized. This ·...as be=ore the. major impact of the 
Sahel ian drought had ~een felt. 

The proJect ·...as to :naintain and improve the production of tne country's 
livestock herds in the sout~western secr.ion of ':.~e ccunt::; (r\d:nin:",sc:a::"':e 
Regions 3, 4, and 5), ·...here 50 percent of t~e' ?opulation and .;0 ;.:ercent of 
the ani:nals were kept. The :najor financial comrnicments of the projec: were :0 
the improvement of a network of wells, 'leterinarian health, and the protection 
of pastures against Eire chrough the rehaoilitation of fireb:ea~s, 

The bank recommended that no changes be :nade in the exist:r.g :ranshuman: 
and nomadic pattern of land 'Jse, e'/en though the appraisal ':.eam. fel: C:1ese 
were not conduci'/e to :nodern techniques of animal hus'oandcy. ;'.ny ~nanges, 

the banI< I s appraisal document argued, ·...ould increase losses c:.:e :0 droL:ght. 
The project designers too~ the ?osition that any a::empcs to altec t~e :radi­
tional transhumant movement of :ne herds tetween the dr: season ?ast~rage close 
to the Senegal Ri'ler and the rainy season uti1iza:ion of the fresh grasses ':.0 

the north '...ould !)e premature. 3esides, C:le aoct.}men: noted (p, 6) ::lat the 
'1ar ious Western measures tr ied for controlled grazir.g in ·,.jest r\::: :"ca :'1ad no: 
•...or:<ed. Finally, i':. ·....as not a pressing issue tnen, since o·/er;razir.g ·.... as roOt 
a problem at that time. 

'fet tenure ?Olic'l issues emerge: (l) ·.... no has access r:'gh':.s ':.0 na::'ona: 
range as it is i:npc'Jved, and (2) ·.... no centrols and cares for ':r.e ·...ater ?o:'n:.s 
t~at enhance areas of t:lis range? 

':'j,ICe most. ':'l'/es:oclC ;:>rOJec:s, :ne designers :eat'~ :::ese ~ssLles ':':1 :~ 

·..or:~ed out ::-'/ ':.:le herdecs :::e:nse:'·;es. :'heir resolJ:icn is :uade :h':::c~':': =-'! 
'eas~ ~;::~~~nt~~e.;1 :ac·_ ... ·~at... ~ .......·"e~~ ac~oc;;;::l.~.. _ '- :~u~ _11;. _t _.~~e~~;~a ... ~ ...... "-t;ji~_o:;;.-l -.··c~~~."-_.4_~_._~_._.'j
 _ _'oJ ........ .'..... , -··a·~~'~e _
 

compe,:i.1g :~r ~~e same ?as:~:e :esou:::es. :'~e ::~:s: ·..;ou~.:: :e "::'.e :'a=~~ ~1al~'-= 
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cattle and camel herds, managed largely by the vassals of the noble families 
(Dubie 1955). The second '"ould 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 '",ill r~ pasturad close to or far from home depending on the conditions 
prevailing that year. Finally, there are the large herds of the t:ansnumant 
and nomadic Peu1 (Fulani.) who have been making increasing use of Mauritanian 
range since 1950 (Wadoud 1980; J. Grayzel, personal communication). 

These are problems that will be encountered in most livestock projects in 
·,tJest At rica. In the Mauri tan ian case, there are several added complexi ties. 
The first is the changing power base for the Mauritanian elite. Traditionally, 
they were all associated in some way with pastoralism. Water ?Cints could be 
appropriated at will by the nooles of a particular region. Which noole t:ices 
and clans controlled a particular area had been determined oy batt:"e and 
treaty. This has been in a state of 510.... change since the establisr~....e:1t 
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 regime. 

The tenure issue here is ·...hether the resources provided Ear pastoralist 
development will enhance the government's attempt to increase the equality of 
its citizenry in the economic sphere or will lend tnemsel'les to the old exclu­
sionary practices. This is more than just an ideclogical ccrnmit.llent on the 
part of developers to liberal philosophical notions of economic rights. -:: 
Mauritania is to Eeed itself I those herders ·....ho are ·... illing to 'Jse :~e :a~ge 

as efficiently and as effecti'/ely as possible :nIlSt be allo....ed access. to the 
pastuce and '""ater resources. ~obles mayor .1lay not be effecti'/e resource 
managers on an indi'/idual basis, but class-caste :nembecship is no guarantee. 
Also, resource use by ser'/lle populations is never conduci'/e to capital in­
vest:nent resource improvement. Any long-term ret'.Jrn accrues :0 the domi:lant 
class and not to the use::. Ho.... does this ·....or:< i:1 relation to the project' 5 

t'..,o components: the first, im?ro'/ement of e:<isting ·...ells, and the second, :ie·.... 
....ells in areas where water :s noe availaoleat the present? 

The existing water ~oints are associated with nat'.J::al sour=es wnose ~cca­

tions are not uniformly discributed in relation to tne ::ange. Neils can reach 
a depth of 75 0, and the deeper tl1e ·...ell, t~ie more :najo:: the underta.<i:1g it 
represents :0 the group that historically super'/ised its cons:r'Jct':'on a.'1C 
maintenance. Once the project improves these ·....ells, '"ho controls them? In 
the case of ne .... '""ells, since they are put in place by the project I any hed 
can use tnem. This '""ill al:e:: transhumant routes, int:odt;cing compe:'it.:.an :0:: 
the incer'/eni:lg '...ate:: and grasses ·...nere none e;<isted before. ':'::ese are :10t 

insur:nouncable prcolems, but tney clearly demand greater :eccgniti~n :.~an :.~e: 

recei'/ed ion the project coc:.:ments and de'/elopment: 0: a st:ategy :0 deal '""i'::1 

tl1em. 

':'he FAC/:3RD ?roJec:. ·...e :lave ::een ~isc'.Jssi::q ·...as:es'..::r:ed :.:-:'..::c "'.::: -..-.~ 

~ull impact of :ne drougn: 0: :369-74, At t::at :':':ne, 70 ?e:cent of :~e ~au::~­

tanians H'/ed of~ li·/estoc.< production; ':.oeay, onl'! 30 ?/Hcen:. do. ~a:cc 

droughcs nave occurred in ~auri:ani.a as a :3.ir1., e:<?ec:a::le cli.:na:i.c ·/a::.a:~cn, 



so 

In this century, tl1ere have bee:1 droughts in 1913,1941, and the recent onl 
Just what effects tl1e ?revious droughts had . n land tenure will have to awaj 
historical analJ'sis. One thing '''e do kno ..... is that tl1e last droughe. has he 
tremendous i~plications on tl1e nature of land use and the attendant rights t 
use land. 

Historically, as well as today, Mauritania has been an arid region be~ 

suited to lives~ock production. Traditionally, as ~entioned above, loce 
elites ,,,ere usually large herd owners. Dryland fa::mi::g could noe. com!?et 
,.,ith the ::eturns possible from livestod< ?roouction, and the majority of t:: 
population that was free to do so turned to pastoralism, leaving the lacor 0 

culti'/ation to tl10se of the lowest social stratum. This bistor·ica1 fact ha 
resulted in a situation ·"her.eby tl1e land 'Jsed ':;y :nany cultivators ·...as (and is 
claimed to be ulti~ately o .....ned 'by noncultivators. 

As the ?astureland became increasingly desiccated, ?astoralists move 
ever soutl1·...ard and competed .... ith the settled agriculturists for t:'e limite, 
available resources. The problem '''as ·....ocsened by the fact tna tall dur inl 
the 19605 tl1e rainfall had been higher than average and the herds had ex?anded 
By 1968, tl1e year of the highest recorded rainfall, the national nerd .....as esti' 
mated at close to 10 million head (World 3ank). 

The drought continued to ·...oesen at a steady ?ace and, only three 'fear: 
later, in 1972, there was toe lo.....est rainfall ever recoeded Eor O::"le :oeg ~on 

The effect on livestocl< numcers ·...as equally dramatic. ':'he :lati::nal ::a::: :~.:..: 

from 10 million in 1968 to approximately 7.5 million. 

This overall 24 percent reduction-does not tell the who':"e story, ho.....ever, 
Whereas the ~ore drought-resis:ant sneep and goats ~ere reduced ':;y 14 ?er~enl 

and ca~eIs by only 7 percent, cattle, ~ne mainstay of a majority of :~e pasta­
ralists, ·...ere reduced oy 55 percent (Government of :-1al"'i:ania, Third ?lan oj 
DeQel09ment:40-42) . 

The rainfall conti:1ued ~elo..... nor~al, and even the ~osc des?~~a~e ~easure~ 

could not peevent herd after herd from falling bela'''' le'lels of ecor.oiilic 'lia­
bility. Consequently, a large proportion of t~ose ?eo?le ~r.o ~ere tradicion­
ally ?astoralis:s and ....ho had ex?loited an arid grassland envi~onment a=andoned 
that ',Jay of life and encroacned 'J~on t;,e agdcul:u~al popula::'::ln. ':'hus areas 
..,itl1 the greae.est de'/elopment potencial, such as ·...ate: points or land in the 
recession flood basins, beca;ne c:o .....ded and ?rone to con ,lict and displacer:lent. 

Today, range :nanage~ent ::n:oj ec:s find themsel'/es t:y i.,g ::0 discover some 
sort of ?rinCl?le of exclusi'lit·/ of range '.lse after just such a system, '''i:" 
all its attendant inequalities, has ceased to o~erate, and to ::'f :0 co so ~io:n 

a rang~ and he::d com~sition completely altered ~'f :~e ::o~~~:. 3c~e :::::n of 
?olicy will have to oe developed de~ining rights :0 :ange :escur=es, wi~~ al: 
the competing historical clai:ns, before an~:nlng in the ~ay of de'le:opment: ~an 

e.ai<e ?lace. 

The foregoing ~x?lains ~n~ :~ere are so few daca on :~e ac~~al ~3nd tenure 
systems i:1 o~eration a: any ~iven project site, and ~ny 1: ~as ?rov~n so :1:­
ficule. foe tne :1auri:anian :;o'/er:unent :0 :::"lr':':lIli,,~.:> .:>':':",,...-; •• ~ __ 1._.• ,- ---­
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m~tters. 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 ?eriod has stimulated several project designs to he It? 
the devastated livestock industry recover. USAID is involved in improving 
livestock production in the Selibaby region through its integracec rural de­
velopment projec~. This project rightly sees animal husbandr:1 as just one 
aspect of a regional economy. Project ~ersonnel are ·....orking closely wit11 
animal inspectors and health ser'/ices. 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 gov~rnment allowed 
the project to fence off a small sector of the range to provide a demonstration 
of what the ?asture ·,.;auld look li:<e if it ·....ere not grazed. The contrast is 
startling. . 

On one side of the fence there is bare ground, with small tufts of grass 
here and there, while on the other side are waist-high, fully mature, savanna 
grasses. One 'lIiill remember that the /lodd Bani< appraisal team found no e'/i ­
dence of overgrazing in the pre-drought and i;nmediate ::ost-crough t ?eriods. 
The greater population concentrations in the southern regions· of both people 
and livestock in the post-drought per ied have meant that overgrazing is a 
very real problem in all current livestocx-related projects, and, as a result, 
current project solutions tali( about "grassland protection." Grassland :?ro­
tection must inevitably ?ush the land use and tenure issue ~~ ~~e :~r; beca~se 

i.t takes seme land out of active prcdllct ion ..lnd 'Jse. 

USAID is in the :!nal stages of developi~g i~3 ~ew :i'lestoc~ ::rojec:, ~uc 
is viewing it, quite rightly we feel, as part of an overall resource develo~­
ment effoct. That is, llvestcck deYelopme~t will be incegrated w~:~ refores­
tation, afforestation, grass~and protection, and ·....ater-point de'lelof-ment. The 
basic tenure issues 3:e, of course, those' '''e ha'le outlined above. iino :eall'/ 
controls the resour:::es, a':'lccates use and protection? Also, 9 h'en the social 
constraints of vested resource control i:1 :1a·..lritania, its class st:~cture a:1d 
strongly hierarchical l:lstit'Jtions, and the fact that :nore and more of the 
?Opulation are c:owdi:1g onto the land closest to t:le Senegal and Gorgul 
ri',ers, major tenure issues ·....ill ha'ie to be resol'/ed tJ'I :he government oased 
on a realistic land allocation ::01icy. The ~auritanlan officialdcm has so :a: 
been unable to :oc~ulate any effective land ::olic'l and carry i: out i:1 a sys­
tematic manner. All projec':.s ·.. ill have tenure problems, and t::e suc:::~ss or 
failure of a project may oe oeyono the control of ':.ne ?roject ?ersonr:el, de­
pending instead on t:le hos':. gO'/ernment' s ·"illingness and ca?aoil':' ':.y to ?ro'l ide 
leadershi? in this area. USA!D/~cua~chott is attempting to enhance ':.he goyern­
ment's capabili:ies in this area ~hrough a combine~ ::aini~g/a??l:=d =esea:ch 
project aimed at creating a cadr~ of com~etent land ?olicl-:na~ers. 

3.2 Senega':" 

~~he ?roole~ 0: :'Js: ·...~o t~t:~ ~~ns~:~'':~~ -.~e :::"~:..:;: '~:::.:.::; ~.:a ~-- 1. __ :::=.­
cion rignts to land resources ennanced ~'1 a project is also central to a :lurncer 
of current li'/estoc:< projects in Senegal. 3: 13',:, ':.:-.e 5e:-.egalese gover:1men: 
realized that :he comoination of ;:ea:et ~emands ?lace~ 0:1 :~e li~es:cc~ aec:or 
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by urban-consumers and on the Senegal river basin to grow more grain meant tha~ 

a plan had to be developed that would make these two sectors of the national 
food economy complementary to each other. These needs were underlined by the 
Sahelian drought Which reached a climax in 1972-73 in Senegal and caused an 
esti~ated 15 percent drop in the national herd. Until 1972, Senegal was aole 
to meet ao percent of its meat needs, wi th the rest comL'1g from :1aur i tania. 

"	 With the greater devastation of the drought on the Mauritan:'an 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 ~orld Ban~ had prepared a project identification report, and 
on the basis of this document and its findings the UNO? financed a project 
design exercise. This was done by SATEC (Scci~te d'Aide ~echnique et de Co­
operation) in 1973-74. By 197'6, ·.men the first project ·...aCi begun in ::astern 
Senegal, the loan agreements and grants had reached USS13 mil~ion. 

A 1.4-~illion-ha region was selected in eastern Senegal because the poor 
soils ·...ere judged to be unsuitable for culti'/ation. This area ·...as sald to 
contain pe~haps as many as 30,000 livestock owners (World 3an~ Appraisal Docu­
ment). The ~asic idea was to organize these people into 65 grazing units, each 
of which would be given exclusive land and water rignts. In order to achieve 
resource parity among the 65 units, tOle project ·...ould constn.:ct an estimated 
100 ·...ells. In addition, 2,400 :<.m of firebreaks ·...ere designed to ser'/e as 
ocundary markers between grazing units and for pasture rotation. 

The World aank project, however, does not cover the whole region and the 
Government of Senegal as~ed 'JSAID to design a complementari' li.·/o:lStCCi< pcoject 
for the area east of the Nor Id Ban~ I S project (USA!O/Government of Senegal 
1980, Annex 1). The USAID design team follo .....ed t.he major outlines of t.ne 
projec:' proposed by the Not'ld Bank. The USAIO project, si:nilar :'ol that it 
hopes to introduce managed grazing reser'les, ccm~rehensi'/e health programs, 
training, and firebreaks, also differs :'n se'/eral i:ilE:0t'tant res?ec ts. The 
principal one is in terms 0: ·...ater-?Olnt ce'/elo;ment. Ins:ead of the ·...ells 
proposed by the World 3anx project, US';ID ·... ill empnasiz.e cat::::lment ;,:cnds, 
sand reservoirs, and dikes. If ~ell executed, this ~ould pro~ice an ingenicus 
method of t'ange management, as the length of t.ime ·...ater ·...ould ~e a'lailable 
for each part of the range could be engi~eered into the size of tne cat.cnment 
pond, etc. !n addition, the herder groups ·... ill be ot'ganized around existing 
villages. 

In both ~,e !3RD and the USAID projects, the crit.ical ~enure iss~e is ~he 

transfer of exclusive use rights to the persons making up the ~er=lr.g groups, 
In both a legal and a scciocult~ral context this is recognized in oo:h project 
documents ':.0 be a di':ficult tasi<. Senegalese :a·.... no. 64-46, formalized :':1 
1964, nationalized all nonregistered land, ':.0 ·...nich indi'/id'Jal ci':.lZe:1S ~a':e 

only use rights (i{ouasslgan :966, 1.977). '~his .1e·... la·... ·...as prcmu':'~ated for a 
varieti' of reasons, ~ut one among them was t.o help t.hose individ~als wno ·...anted 
:0 use land in more ::lodern ·...a'fs t.o esca;Je t.::e 0f:en :e'.1da':'-~.i:-:e ~::.st:.:'.:t:.::~s 

:::at cnarac:ee:ze :::e rela:ionsni=s ~e':.~p.en ?rcducers ~~d ~~~t:~::=:~ ~: ~~~=. 

especlally along :he 'senegal r i'/ee (i:)id.; and Jec::e: :':'.;2 cu ::ecemor~ 

1976). !::Jpac: 0: ::1is legislaticn l:l easter:l 'senega':', at :he :'ccal. :'e'/e1, 
has =:een :nini::lal: :OUt a projec: ·.,i':"l :la'/e :0 :or:na:'':'ze :~e ::e,;"a:icns:1i? 0: 
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participants to improved land resources if there is to be any longev i:y to 
these improvements. The legal process :aced by project personnel is cumoer­
some, to say the least. The gove:nment ....ould 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 SODEFI~EX 

(Societe pour le Developpement des Fibres Textiles), follo .... ing a recom:nen­
dation by the World Bank based on the parastatal's eXt:lerience and previous 
record. 

Once the request to have an area declared a developmental zone is made 
by an acceptable parastatal, it must be approved by the ~inistries of Justice, 
Finance, and Planning, the Prime :1inister, and finally by the President. ~he 

IERD appraisal team esti:na ted that the firs: step, if underta~en, ',;ould tai<e 
at least three-to-four years (Appraisal Document, Annex 4). Once the land has 
been entrusted to SODEFI~£X, or a si:niliar organization, i': cannot :,e trans­
ferred to the ~sers until they are organized into legally cons:i:uted oodies, 
such as cooperatives, etc. 

It might seem ':hat 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. Ho ....ever, the Senegalese government does not include villages 
in its legal governmental hierarchy (v. Cede Administratif). Rather, each 
village or llillage-group herding unit .... ill halle to be organized firs: into a 
pre-cooperative .... ith an elected council, grazing commrttee, and president. 

The group (either the USAID llillage or the IBRD herding group) then must 
enter into a contractual arrangement ~~ere~y it agrees :0 :ollcw grazing rota­
tion, maintain firebreaks and water points, apply veterinary medicine measures, 
follo'" prescr ibed breeding practices, and participate in all education and 
training programs. In e:<change for this, they ·.....ill be gh'en exclusi'/e use 
rights to a section of the range and its improllements. Securi':y, howe'/e:, 
is there only as long as they follow all the rules. T~erefore land tenure is 
to be used as incenti7e for acceptance of development tactics. 

Anyone '.... ho has ·,.;oc~<ed in Af. r lcan H'/es tock development :<.'10WS ':.ha t the 
changes in group resource cont::ol outlined abOlle ·.... ill not come easily. ':'he 
projects, as planned, foresee the most profound cnanges in land tenure; 'let 
neither project exploces the social, political, and c~ltural ramifications of 
the contemplated chang~~ in ::ightS. ~he I3RD team was well aware of ':he dif ­
ficulties of granting e;<clusi'/e rights under Senegalese la .... (l':orten 1330: 14) 
(presumably, the USAID project team did not feel ccmpelled to investigate t~em 

as the I3RO team :1ad already done so, since they are :lor:: disc~ssed a:. all). 
·...hat ·....as missL1g in both cases ·....as any in'/estigation of, ::efe:ence to, or 
speculation on the actual land tenure :~les in operation (USAID ?::oject ?a?er: 
44, expresses jus':. t.'lis need). SUbsequent ::"~sea:::: =.r.d -:a':.~ ga:.::e: i:-,g ::-'1 
project personnel, Senegalese social scientist.s, and L:'C st.aff indicate ':::a: 

the project has a 'Iery di'::e:ent: socioeconomi:: base from :hat aS3umecl '=-y ::.e 
or iq inal ?roject::es ':'gne:s "I. ::ql1i;:e 3:::?~ ~9 ~o: r"' :-:.a:"'.e ~:?:O: ·:S;'.:~/=a ..:.:::' I 

.=tepar:.) . 

30th proj ect documen:s assume :ha t the ~orninant. :;:o?ul.a:. ions li 'I L1g ,!ea:­
:ound in the area are ?eul. and cnat ':.he'l are primari:: :~e:::lers. ::l ac':.~a.l. 
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fact, they tend to be Toucouleu::" that is, cultivating populations who l(eep 
cattle as a capital investment ('I. Equipe SEPH 1980:23). Caetle are a~lowed 

to roam unguarded during the day and are expected to wander home in the evening 
for milking, etc. When the USAlD 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 compar ing aerial photographs of their particular village 
area, they all agreed to the damage and to the cause--the village cattle were 
using the same low-ly ing areas as exi t and return rou tes each day. When tne 
rains came, these became natural runoff troughs since no vegetaeion re~ained. 

Most villagers cannot really control their herds and, when tnis is necessarJ 
as fields are reaching maturity, they must hire ?eul herders from the north. 

Toucouleur villages are ~oted for their caste-like, hierarchical orga­
nization (Wane 1969). It ''''as stated both in the ....ri~~en reports and in our 
interviews that all castes had cattle. 'fet ....e also fOllnd that each '/illage 
probably has a '/ery few major herd o',.,ners and many siila.L1 ones. This raises 
the issue of exclusi'/e rights to resou::ces in a village and how broad-based 
the intended econo~ic incentives will be. 

Our interviews tended to indicate a remar~able autonomy for eac~ village. 
This makes the role of t.1e village chief cr i tical i:l project administration. 
He, as a descendant of the original founder, admits any new members, and all 
other residents ',.,ill o ....e the Chief or his ancestors the recognition of this 
fact ('I. Equipe SE?H 1980:36). He is ~lso t~e ~ent~r ~: ~~, ~cnf~:~t se:tle­
ment--something that is ~ound ~o ~cc~: ~s :~9h:3 :~ :~r.ga 3~C 4a~a: :esourcas 
become defined by the project. ~either project doc~ment discusses the chief's 
role in :he new tenure :elat:ons :hat are profcsed. 

In the USAID project, the villages are unevenly divided between tne three 
long-established 'lillages and the six that ha'le been estaolished since the :urn 
of the century. ('!",.,o villages are unaccounted for as ~hey 'oii,l1. not discuss 
their history ·... it.:.' project personnel.) ~he ?Oint is t:-:ar: the ;nore recent a 
village, the :nore clear is the memor], tha tit has been bu i1. ~ cn es ~ablis:1ed 

transnurnant routes. :n a sense, the herds preceded the people, anc tje herders 
from the ~orth have some residual rignes in the area that ~~ ~a~e it di::icult 
for them to see ~hy old :nigration routes and wateri~g holes are being assigned 
to relati'le newcomers unless t~e, are compensated in some wale 

Alt.hough one expects ':.0 find some :ot":'il of economic :ela:':onship =~t·....een 
the villagers and the herders, :here is ver~ li::le interaction 0: an economic 
nat~re between the two groups. ~he migrating pastoralis:s do not herd cae:le 
for the '/illager3, nor do ::le '/illage:s charge :or ·...ater ~r g:azi:1g. :'ar-;e 
herd owners in the '/illages :nay hire hercers from ti:ne to ':.i::le dur:~g pea:< 
labor pe,icds, but t~ei' conr::ac: indi·/idualli' ·,."i:;' men ~ccj(':".,g :0' ·~o,<. 

Smaller :"le:d O'oine:s ·... ill g::oup their ani:nals and :~.<e t~:::s ::lanZlg:";-.s ::-.e 
larger collective he:d. :io',.,e'le:, :his seems to eat<e place on1, dur i:'lg :ne 
final :nonths of the rainy season and during ':.~e ha:'1es~ pe::"cd. 

~enure r~ptications. ---,.-­
,;. ~.-::,," 

granted exclus:"'/e : ignts :0 ::ange ar:d ·...ater, ::.e prcoi::ns cf :esidua.!., :.Jsage 
~ights of ~~e ?astures ~~ ::ansnuma~c ~ni:nal-<eeger3 wi:: ~a'le :0 =e :eso:~ed. 
Second, given :~e di!ferential 3:~e of :~e ~erd3 owned =~ :~di~:d:.Ja:3, we are 
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developlng range resources and then assigning them to individuals in suc:'! 
a way as to freeze social diffe:entiation that has already demonstrated a non­
resP<'.msiveness to range management. ?'inally, before we change tenure r igh ts 
in these vital resources, we will need to ~now who uses each range, when, and 
how long, especially in light of the erratic rainfall patterns. In poor 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 or ien ta tion, ·...here the domes tic animals are used to en-· 
hance mar; inal soils. Ca t tle in this case ·...ould become an inves tmen t 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 opportuni~i' to VlSlt the field site 
of t'Ne li'lestoc:~ projects in ~iger, one by USAID and the other oy the World 
Bank. The World aani<' s project follows the basic design suggested by USAIO 
in thel: ~liger Range and Li'leStOc:" Project, initiated in 1977 wi~h a b'Jdget 
of U5.$5 • .3 million. USAIO's efforts '''ere prompted by a request frcm the ~Hger 

government following a 5EDES study financed by tha FAO and finished in 1976 
(FAO 1976). The go.... ernment ·...as seeidng assistance in ce'lltalizing t:;e li'/e­
stock industry in the central and southeastern sections of the country, where 
over 50 ~rcent of the national herd is found and ·...here esti:na':.es of loss 
during 1963-69 and 1972-73 due to the drought itself and to drought-induced 
sales reached perhaps 60 percent or more (Sutter 1980). 

Much of ~iger, li~e :1.auritania, is suited to little else t:,an range­
related agricultural pursuits. Only 10 percent of the total land area is 
jUdged suitable fo~ arable culti·lat:"oni 15 percent is semi-aridi and 75 per­
cent is desert. The rural sac tor accounts for ';0 percent of tne GD? and 30 
percent of exports, of which livestock accounts :or 30 percent and 67 percent, 
respecti7ely (USAID/~iamey). 

The pastoral zone, which is legally defined as :~e area wit~ be:ween 200 
and 400 ~ of rainfall annually, sr:.retcnes from :he ~alian border on :~e west 
to La~e Chad in tne east. Within this zone of 23.4 :nillion ha, SJO,OCO ~astc­

:,alists, predominantly l"Jareg and ?eul, are res::cnsi::>le ::Jr t:1e greace:: :;a:: 
of a national he:d of an esci:i'lated 6 :nUl-ion :J3T (FAO :930), :'hree ?I:oole::ls 
of effec:i'/e range re'li:alizadcn '''ere identified at t::e :i:ne :::e ?ro:ec:s 
·..-ere designed. The fi:,st proolem ident:":ied ':)'1 the S:::DC:S st..~di' ·...as :'a:1ge 
deterioration. As ~ore animals ga::1e:ed on :~ose ~a::s of :ne range ser'liced 
by large go .... er:-..11enr:. '''e::':'5, t~e ::ange nat~rall'! de:e:: :'ora:ed, :'':":~ second :.:-=.::: 
at :ne ?coolem concerned :ne :ac: :nac ::le :',.0 :i~::erent e:nnlC ~::::'iJ?S ~cmi­

natlng :ne pastoral econcrny eaC:l :el:"ed :In a di::e::en: 3ys:e:n 0: range ~t:li­

zaticn. The thi~d ?roolem ~a5 :ne con::~~al :ncvemen: 0: c~1:i'la:or5 3:1d ::1e:: 
small herds into the ?as:o:a~ zone. 
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The Tuareg are the histor ically dominant population in the area. 'J:'hey 
have long been involved in markets, trade, and long-term relations wit~ 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 t~eir herds 
with an increasing dependence on cattle and small stock (Sernus 1974, 1979) • 

.'	 Again traditionally, they ·...ere characterized by remaining relaUvely sedentary 
during the dry season in the south, and then, as the rains provided forage and 
ne·... browse to the north, they ·....ould move to the Agades region for the cure 
salee (3ernus 1974; Smith 1981). 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 ~~e expanding Sahara southward, the 
Tuareg are increasingly reluctant to leave their souther~ 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. In the 
Tuareg case this would have been simpler had the Peul not entered the pictur~. 

Tuareg range management tradi tionally 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 ''''ho could use the surrounding pastures by limiting 
access to water. Also, in the pre-colonial period the Tuareg were militarily 
dominant, and forcp. of ar~s could be resorted to for control over a particular 
range. 

The Tuareg may have dominated militarily, but they needed trade. 'r'iith 
per capita ~illet consumption estimated to be as high as 150 ~g per year, :~ey 

had to have a source other than oasis, -etc., in the north (Baier and Ki~g 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 :ollowers. 
These southern Villages provided both the needed grain and a recreat in times 
of drought. 

Dt'ought being an ever-present potential :act of any herding season and 
strategy meant that the pastoral sector could exist on:y as part of a larger 
regional economy providing access to pasture in times 0: shor~ rainfall and a 
market for the exchange of dasert and Sahelian products. For this reason, t~e 

Tuareg noble lineages jealously guarded their rights ~o extract surpluses :rom 
the villages they dominated. In the retelling ('J. Lovejoy and 3aier 1975), 
it sounds some'~hat ideal. 3y controlling .:lotn northe!':1 pastures and sout.1e:~ 

villages, the Tuareg were able to weld together a long-ter~, 5uccessf~1 strat ­
egy for dealing '~ith a harsh and pa.csi:nonious and unE>redictaole e:1'Ii:on:nent. 
The populations long dominated ':Jy t.1e Tuareg, howel/er, ":elt nos~al~ia :or ole 
social and l~nd tenure regimes once the French too~ con~:ol :~ 1913. ~hi5 has 
t"~ implicaticns for current attempts :0 introduce control over 5?~ci:ic ?as­
tures. 

Following ::he French dominance in the ::g :on, ~:1e col.onia: ;:o....e: S.:lW ':~~ 

:naJor C.1reat to its suzeralnt'l pr"-marlly in :.1e T'.Jareq. The:ef:ne. -.:-.e'! SU?­
ported ::.1e cl.31;ns 0: '/illage:s arId all :or:nerly 5:Joser.,ie:lt StOUps .:.~ :ila:ters 
of land tenure. Also, 3S a :naJor it:! ot ':ne present admi.1is t:acion ::1 :::1e 
project: zone come from ethnic groups :or:nerl.:! :::lomina::ed :::':! :::e :'l.:areg, :::e:e 
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is little chance that Tuareg will be willingly given a grea: ceal of control 
in the project zone. 

This historical factor of cominance and compe ti tion for control of the 
region also helps account for the emergence of another :rlajor pastoral group 
in the area in the last 50 years. After the French removed the Tuareg as a 
military ~,reat, Fulfulde-speaking herders (Peul in 2rench, Fulani in English) , 
who refer to themselves as Wo'daabe as op~osed to 30roro in Ca~eroons, etc., 
began to herd extensively in central Niger (Stenning 1957: Dupire 1962; Horo­
witz 1972), and in ~iger they have a relationshir;> .... ith the Tuareg much like 
they have with the Maure in Maur itania. They are considered to be superior 
livestock ma~gers, being able to create a ne'''' niche in existing pasturages 
due to the highly flexible and self-sufficient single-household herding uni:s, 
as compared to the Maure and ~Jareg herding groups composed of family memoers, 
vassals, retainers, and subservients. They are primarily cattle-raisers, but, 
like ~,e Tuareg, they have diversified their nerds since the drought and have 
even taken up camel-racing like their Tuareg neighbors (Sutter 1978, 1980:l8). 

In addition to the difficulties of range deterioration and multiple ethnic 
group use is t.he problem of the constant movement of causa culti'lators north 
of the official line demarcating the pastoral zone. Since the loss of power 
by the Tuareg in 1918, almost all conflicts bet·...een cultivators and herders 
have been ultimately judged in favor of arable agriculture. Not only are 
farmers moving across a oroad belt, in small villages north of tl1e line they 
also are to be found at.modern high-yield ....ell sites that ....ere 9ut in fo~ the 
benefit of herders. This movement, in addition to the movement of the Sahara 
southward, means that each year there is less ar.d less range available for any 
kind of management. 

Cultivators take advantage of the free range created by tne French in t ....o 
~ays: first, they plQnt their crops on the best soils of what is essentially a 
free commodity: second, they then put their small herds onto the surrounding 
range (~ainet 1965: Bonte 1967). Even though each individual villager's herd 
may be small by comparison with pastoral populations, in the aggregate t~ey are 
an important factor on the uSP. of the souther:1 dry season past::.lrage, Tai<en 
together this means that the arable fields <:re controlled under land tenure 
rules traditional to the Hausa, etc., ....nile the remaining range is at tne same 
time '/illage commons :or one ethnic group and dri' season :' a:1ge for another 
ethnic :;rour;>. :'his has resulted in t·...o changes for t~e pastoralists. For 
the :'Uareg, tl1ere is an increasing reluctance ·to lea'/e dr,! season ~ast'Jre ~n­

attended during the rainy season. For tl1e ?eul, it has ~eant an ever-nortn ....ard 
movement of tne dry season range--increasing susce?ti~ility to over~razing anc 
drought, on the one hand, and moving these her~e=s ever :arth~~ from access to 
national and ?rojec~ in::ast.:"'...lc':'Jre, on the atohe: (Sutcer 197,1). ~i:1e'::t ~e=­

cent of ~ige:ls populacion ara culti'/a,::)cs and, '..lntil a tlia:,1.e so:~~:.on i.3 
found to their problem, pastoralists will always c~me cut seco~d jest. 

Tenure ::nplica~ions. 30~' ?co:ect ?age:'3 ~CC:'~S3 a se~ ies ~: a:e~'J:-e 

issues ex?licl:':"! and iml?lici':.':"", :n the ·";oc1.d 3an.o('s ?t'~:':!-=':., ':..~~ ~:'':'':c.3,=.:.':n 

of ·...e~ and dry sea:3on range r;sources as ·..ell as =oceno:'es and ·.,re':'':'s see~s 

more applic~b:'e ':0 ':ne :'uareg herdi:1g 3tracegy ':~an :0 :.hat of :ne ?9'..ll.. A:l,! 
strict aElplication ·...ould ;'lot pco'lide adequate :~ex:'~i~:':':1 to deal. ·... l':~ :;-;~ 
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dynamic en'lironmental and social situations described above and will have to 
be modified as conflicting situations ar ise. The 'tJorld Bank I s project paper 
does not set any prescribed way for handling this, as does the USAIO document 
with its ongoing research comFonent. 

While the USAID project paper states repeatedly that tr.aditional tenure 
and use rights for land and water must serve as the basis for any plan, it is 
quite clear t.'at changes are to be made--"the problem is one of ·...ho can take 
the first steps toward ••• a more li:ni:'ed land use systemn--and the project 
sees itself i:l tbe position of an activist "honest broker" (po 46). The abuse 
of the range is seen as the "result of the inevitaole clash bet:...een pri'late 
ownership of livestock and the free and undirected use of a publi: resource" 
(p. 95). Therefore, following a succinct revie·... of the evolUtion of ·...est r ~n 

U.S. grazing management (pp. 125-27), it is. suggested that ";wllerica:i land man­
agement policy and philosophy should capture the attention and interest 0: tne 
GON (Government of ~igerJ" (p. 123) Once for:nal ::ights are gi'len, i:. is en­0 

visioned that, ultimately, titles will be issued (p. 132). 

The USAIO project is impressi'/e in its corrunit:nent to first studying the 
'very complex mosaic of ecological, social, economic, and technical :ac:ors at 
play before tai<ing any specific actions. Still, an underlying assumption is 
that more control is needed. Such control may very well prove i:npossi:>l ~ 

given the al:nost constant state of flux as well as the still-evol'/ing social 
relations bet.....een ':''.lareg a:1d ?eul. I= Faure and Gac are rignt, and t:1e zon'2 
returns to a wetter-tnan-average rainfall and more fa'loraole grazing and water 
conditions (1981:477), the extension of the pastoral zone northward could 
change migration patterns dramaticall l and encourage the buildup 0: :'a:ger 
herds. This could cause a breakdown· in herder associations ~'d :nanagement 
!?lar.~ as pastoralists see benef its in re turning to less s t:uct'Jrea sys terns 
in ti:nes of more countiful resources. The point is that any land tenure rules 
for the ::>reseeable future must also be dynamic and flex':';,le and ::erha?s ini ­
tially different for Tuareg, ?eul, and sedentary ?opulations, jus: as they are 
now. There is nothing to indicate that there is only one r :gn: system for 
e·leryboCy. 

~here, tnen, ~ould we besin to leak for a :ou:1da:ion 'J?on ~nich :~ :>ui:d 
a land tenure policy for rangeland i:1 a :ount:y li:<e ~Hger? I:1 :ne project 
area, the :najor resource ',vith value is '",ater and access :0 ·,veils. I: is here 
that a land tenure ?olicy has its best chance, and ·...e need to explore ·...hac 
rules are evol'li:1g in this demain. 

Since the ?:re:1ch conque5t of the area, the :"Jareg ha'/e los: con::ol o'/er 
the for:ner serf '/illages, oases, trade routes, and e;<::l',,:s:'/e 'Jse of pas:·Jres. 
Onll :ne former cont:oi oYer ~ells remain--a person ar a ;:oup ~f ~e:sor.s ~no 
has put ::1 a well owns tnat ~e11. :'he ?eul :1ave, ov~r t~e las~ ':.~er.ty years, 
:::egun to follow suit a:'ld purchase or hire ',ve':'ls dug :n :::eir 3l.::r.mer :anseo 
~hen a ~ell is owned by a ?ar:~aular group, ::1at sr~up :~:i =etermine ~o~ mucn 
·...ater and ho .... often and :J,! ·...hcm it ca:i ~e ·..loSed. :'~is r:.gnt of o'.;!"'.e:.s,i:;: ._ 
:ecogni:ea ~y J~':'. 

:'he matter is Ol::e:en:.men the ·...ell :.s ::ut i:1 ':)'/ or i:1 t.-.e :'.3:ne 0: ::;e 
gover:1men:. :'hi5 ~ell tnen ~elongs ':.0 all. :: ~as =e~n :ne ~olicy ~: :ct~ ':.~e 
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colonial and the post-colonial governments since the 1950s to put in modern, 
high-yield wells. This is to open the range on a '",ider basi.s by i.:lroviding 
predictable water sources for pastut'.5 formerly usacle only in exceptional 
years. These wells have turned out to be the loci of innumerable conflicts, 
with fights over watering turns being common. 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 
tile lack of control ~nd overgrazing in the immediate area, one that tradition­
ally had been Tuareg prime dry season pasture. Also, it was felt that several 
pump fa.qures in the region were the result of sabotage by traditional users 
of the range to rid themsel'les of outsider herds. Cur own brief visit indi­
cated that, wnen you asi<ed any given herders ''''here they ·....ould li:<e to see a 
well put in at government or project expense, they always indicated a location 
that '",as in the traditional range of another, usually 0: a different -:thnic 
(Tuareg or ?eul) group. 

Yet, in spite of the fact that it is generally conceded that pUblic­
sponsored - boreholes are a disaster, tne projects (the Wor.ld 3ank I 5 project in 
particular) envision putting in ~ore--30 in the Bank's project alone. Putting 
in wells r~ns counter to any effective land tenure policy formation in several 
important respects • First, most studies re?ort tna t tradi tional '''''ells last 
only a dozen years to a couple of decades as opposed to the expected life of a 
carefully const.::ucted ·....ell of fifty years or more. It is con'/entional ·".,isdom 
that the longer something lasts the bet:er it is. aut is t~is necessarily ~~e 

case in an environmental niche as dy~amic and cha~ge~ble :5 ~~is? ?~r~a~s ~ot. 

~~elve to twenty years ~ay be convenient cycles for realigni~g the actual pas­
tures used by various gro~ps and :0: recef:~i~g :h~ grcups :he~se:Jes. 

This brings us to the second pobt. Traditional ·...eUs are not all that 
e~,nsive to be beyond the scope of indigenous financing. ?roject papers and 
Sutter's '""or:< in the area (1978:23,1380) indicate :~at the COSt of a tradi­
tional ·...ell dug by Hausa ·specialists" costs about thl'! same as the sellin<,; 
price of a pri~e ex?~rt bull. As ~ells are ~i~~in :~e capitalization capacil­
ities of the local ?Opulation, they ·... ill ~~tentiaUy be placed ·... ith a regard 
to the social reality of range usage and competition. 

The African country that has done the ~ost thi~~ing in regard to tne land 
tenure implications of ·...ell placement is 30ts",ana (e;<ami~ed i~ detail. else­
·~here). One ?Oint tnat 2.ots·...ana :natedal :lnd ex?e::ienc~ underline is that 
local capitali::ation of wells s::i:nulates l.and tenure fo~:nuladon; gO'/er:1ment 
·...ells do not. What is i!l1£=-Ortant is ':.0 space ':.:'1e '""ells so that groups ''''no 
finance them are es::ablis~ing ·...ater r:ghts ~::> dif:ere.1t ranges. :Ohe range 
can be used onl'l ·... it:"lin a restricted distance of :I '''''ater ::~in':., ':e?e:1di:1g on 
the species of animal and, if ~el:s are sufficient:y :ar a?art, the ...ell owners 
controlli~g di~ferent ?aseures. 

;ust how :be ?rojec: is :0 pass on :~ ~thers ~xc:J3i'le cign:s :0 a:l~ca:e 

·...ater f=~m a ·...ell :Inc :'ts ?um;>i.'1g a;::?a::lt·..:s is :;Ot :'Js: :I ?r:::ole::: ~": ~~~~c: 

:nanagemenc :JU~ al.,so ~ne :":1 :s1.am~c jtJrisr;t"~denc~. :-: ·""rj'.~:d 'S~'?:':"l ~'.:3~ ::-:'~~~~': 

':.0 :lee<1 t.":ose a:eas ·...ne:~ :::ere ':'5 :.-:~ ;:eates: ;::oter.t:..-'ll. f:;c al.:eacy ·...e.:..l.­
defined pr~::c~ples ~f :enure ::'gnts in l.anded cesources. ~~e ~SA:J ?ro:ec: is 
~e only ~ne tna: ~a~es 5ysta:nati= pr~v~s~on ~or a s:~dy :~a: :oulj je:e:~i::e 
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their strengt.' and extent. Herder association status would recognize and 
assist those collectivities of indi'Jiduals that have rignts in the :nain re­
source to ha.ve '1alue--access to ·....ell ·...ater. Research ·..ill be needed to see 
'olihich 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 look at other 
tenure situations in .\idca, we see that often, in neigncoring ~igeria, it is 
not land but trees, or long-term cash crops, that become the defining tenure 
element in any local system (Elias 1971; Hill 1975). 

These Niger projects indicate the necessity of finding out which elements 
in resources have value (in the local, ongoing system) for identifying the 
starting ?Oint for: for:nu1ating a tenure ::-01 icy. In ter:ns of creating sec'Jrity 
of economic ex?~ctations and stable patterns of resource use, it may be that 
the essential first step is to confer tenure on resources other than land. 
Second, they indicate most clearly the power behind Barth's obser'lacion (1964) 
that pastoral economies do not exist in isolation. If '''e fot':nulate projects 
for only one sector of ·..hat is really a :nulti-e:hnic, :nulti-en'/i:onmental, 
niche economy, each ·... it-h· its own specialization, we are not only doomed to 
disap~int:nent but to the veri' real possibility of doing :nore har:n than good 
by upsetting carefully evol'/ed, but not o'/erly rigid, mechanisms thar. allow 
an inherently dynamic and changeable deset't-side economy to articulate with a 
nondesert one (Baier and Lovejoy 1975; Horowitz 19i9). 

3.4 Cameroon 

In the Re:;>ublic of the Ca.meroon, the highest ?olitical o:fices are held 
by people of pastoral tradition, and, as in ~a~ritania, the owners of livestoc~ 

are still culturally dcminant. Unli~e ~au~itania, however, nOLtnern Cameroon, 
~,e site of our next project to be analyzed, has rela:ively abundant rainfall 
(1,000 rom or more pet' annum). 

Initially concf}i'/ed of as an USS8.3 :nUlion effort, t~e agreements 'Nere 
signed in 1978. ~he project team did not assemole until 1980, and the ini:ial 
research called for in the project paper ~as just beginning in t~e :all of :~at 

year. ~he project appears well thought out. ~he ori;inal USA:J design teams 
rightly rec~nized thar. :ne problems of t:Je nor:hern region '..ere larger t.1an 
those of just herders or sedentary culti·/ator~. ~~e :::rojec:: tne:e:ore calls 
for an integration 0: the region's li~est=c~ prceuc:ion and ~ul::i'lation, ~nile 

halting and reversing environmental de:erioration. 

In tne area selec:ed for a pilot or demons::ation e~:ort .• is esti~a::ed 

that as much as 80 :::ercent of t~e land ~ad been c:oP?ed at one :i~e or anot~er 

(Project ?aper:41). ~his is to be antici:::ated ~n an area 0: an expected annual 
rainfall in the neigr.oorhccd of 1,'JOO :;Uil. Culti'lacion ;;as exace:::Ja:ec :::e 
range ~~r.di::i~n ~! :::e 5ys::e~a::ic elimination at ;rass specles :n:ougn ?low~::g 

and ~eeding curing the cultivation cycle, ar.d ~! ~a~ing the ~and ~o:e susce?­
tibia t:> ·,.,i:1d and '''''ater e:osion. :.J.:hough ~UC:l i.s :nace i:l :::e :"i:.e:a:~=~ 0: 
-:.::e s:r:'!~i:s:.s :-e:·..,·.ee:-: ::·~s~.::.:.:.:.3:.:; ~::d :·~.:.:.:.·,·a~::'3 •. , :.~e ~3~ := ~~_':':"N ;:,c 
::ast:'::~, ~: :ces ::~: ;.::t/':''': c ~.:cd ~:3~;" ....g ~3ct..:ce: :':6:' J • 

. ..
;/1 t:-J :he :e'/el ~f :ainfal1. as :l:.sn as l.~ :'5,
 

,ea.l a1.:.erna:i t le. ~, :3t.:Jr: :"=a.l::I ~:
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the region is due to political factors. Even the most superficial surve~ of 
northern Cameroon ma:.<es abundantly clear that demographic growth among culti ­
vators is much higher than among pastoralises (Podlows:<i 1975) and thae land 
pressure will be 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 fodder cr0r?s. The project sees 
water-point development, seeding, and range management as the key ingredients. 

The project plans to introduce certain ·proven" livestcck management 
r?ractices (Project ?aper:2). Just where these have been ?roven in the Atrican 
context is not sr?elled out, but they include :otational grazing, rest rota­
tional grazing, and uniform grazing (ibid. :3). Each of these techniques ·.... ill 
be modified to adar?t it to the northern Cameroon situation. All of this is 
contingent on the establishment of lccal-le'/el organization for disciplined 
li'/estock resource management. :'he traditional land use systems and tenure 
rights are to form the basis for this. transformation. Indi'/idual rights to 
range are felt by t..'1e project designers to be more de'/eloped i:l Cameroon than 
elsewhere in West Africa. As they point out {ibid. :13), there are indigenous 
forms of renting range, etc. A form of range management is in place tha~ is 
hierarchically organized tnrough the traditional ?eul (Fulbe) offices of 
Lamido, r..awanas, Sar!<u Sanu, that together form the basis of pasture use, 
rights, and transfers. The project hopes to marry this traditional system 
with modern herding toeory through the develo~ment of local commi-ttees tha~ 

will include these traditional officeholders. 

There are several different ~inds of people who will be affec~ed by such 
a process, and each of them has had a diffe:ent histori~al expe:ienca with t~is 

tradi tional Fulbe power structure. First, there are the sedentary ncn-E''.llbe 
who have wi thin noe-too-distant :nemory been subject to conquest, infe'.lda tion, 
and enslavement by Fulbe cattle-kee?ers (v. Campoell and Riddell 1981). There 
is still considerable hostility just below t:,e surface of everyday life that 
is quickly re'/ealed in even superficial farm-site ineer'lie'.... s (Riddell 1930). 
This is one of the fastest grcwing t'Opulations in tropical Africa (?cdlowsld 
1975), and their constant movement into rangeland is, in all ?robability, an 
unstoppable precess. 

Next there are the sedeneary Fulbe '",ho have herds that are managed 0'1 
hired herders and who have relatively extensive c~lti'lation around :~eir oc~e­

steads. Because the cattle are corralled at ~ight and are moved f:cm field :0 

field on a seasonal basis, their farming s~stem is the most ~roduc:i'le in terms 
of yields per hectare and represents the ~ost ~fficient means of mixed :ar~ing 

in the area. These sedentary cac:le ~anage·rs a:e in cantlie: wi:h t~e :wo :e­
maining majcc groups in tne area, both Fulbe-spea% ing. These t·...o g::oups are 
at 0P90si te ends of the poli tical spect:·J:n. Gne of t:ie:n is co~posed 0: :::e 
Bororo, fully ncmadic pastoralists ·....no mO'le ::~eir heeds from ;:or':::e::n:ame::con 
to Nigeria, Chad, or Niger, dependi::g on conditions, mar~et considerations, or 
national ?Olicy changes; t~e oehe: is the town-d~elli~g ?ulbe ;:erd cwners. 

::lne :land, :.-:ey :e?resenr:. t:1e :~mant':'c ideal ::cm '"oic:1 
:ameroon trace t~ei: ancestry, Cn ::ne other .,and, ::;~ey a .... ",. ;:ot ~onst:a~~ed ~y 

Local :'Jles; their .?~ac:lce of :slam ~.s suspec:i and, as exce?: iooa':'':', :ocd 
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animal managers, they always seem to show up where resources are best. They 
are thereford for~idable competitors when range resources are scarcest. 

At the other end 0: the sociopolitical spectrum are the large town-dwell­
ing E'ulbe herd owners. In many ·.ays these people will represent a greater 
problem to project implementation than the :nore spectacular, from a range­
management point of 'liew, 80roro. In contrast to the 30roro, Who ·.ill be 
discussed by almost all segments of society, Fulbe and non-Fulbe alike, the 
powerful town-dwelling Pulbe herd owner is, in our e;<per ience, never openly 
discussed. This is a common phenomenon all across Atrica. The largest herd 
owners have tremendous prestige and power in many sectors (in tl1is sense, 
Herskovits 1926, is still. correct)--political, religious, social, as well 
as economic. 

This raises a certain problem with our usual paradigm. ~hen we interview 
the Bororo ',ffl come a'"ay ·.i th the impression of a great shared egalitarian 
ideology (v. Reisman 1979; Lebeuf 1980). This impression is often reintoC'ced 
on a visit to the range, wnere we see numerous herds of between 50 and 150 U3T 
managed by each family. It is only when we try to change the system tnat it 
becomes important to find out ·....hether or not the supposed equality of herd 
size on the range is the product of economic opportunity or an artifact of a 
management system ·....here the herder ·..al:<s ·.. ith the animals in his care. That 
is, it is ver,! important to find out the types of rights that. the herder has 
in each of ;1is aniillals. ~n £Jedes trian herd ;nanage;nen t, a per son is aole to 
concrol only so many animals, and, for a family group, 100-150 appears to be 
the normal limit in Africa. The large beef herds of the American liest re;>C'e­
sent an entirely different management -problem in com;>arison to the nerds on 
the range of Africa that must sustain the family on t~eir by-pC'oducts. Labor 
is needed foC' milking, cheese-:naking, smallstocl< care, etc., as ·....ell as for 
pasturing :es?Qnsibilities. 

Therefore, when an individual builds up a sizable herd, he will dist:i~­
ute many, if not most, of his ani~als to ot~ers t~rough ~arious kinds of loan, 
prestation, gift, and service arrangements. ·!t was our iillpression dueing our 
interviews in the project area during 1980 that a ~ajc,ity of t~e stoc~ on t~e 

range was owned by a small number 0: ~ery ?Ower:~l townand city-dwelling elite 
Pulee. 

Tenure Implications. T~e tenure issue ~ecomes one of how we enhance tne 
role of the ~ore efficient mixed-far:ning :1erd owners ·..hen the resources, ::0­
litical and economic, are controlled by large a~sentee herd owners. Since the 
ani~als represent, to these large herd owners, social, ::olitical, as ·...el.l. as 
economic alliances, the actual efficiency of the o~eration is not overly crit ­
ical. I: t:le ani:nals die, the relationship ~e':'....ee:l lender ?'.c le:-,dee s::.i::' 
holds and is still ::olitically ef:icacious. That is, the small ~ixed-:a:::'Il:1g 

herd owner has ~~~rytning to gain from range impC'ovement. wnile the l.a:;e ab­
sentee :,erd o'.;ne: '~as =~l.3~i','!l: !.: :~:a ~= ;a.i:l. t~a: ~: :~ :::e :.l-::.=: :.-.::~;:: 

·..,horn '0/e '"ill have ':0 'oHJr:< l: 'oI1'! ":avl'! 'l:l:! ".C?I'! -:: 3:":C::~-=C:'::; ~:: ::-.'::'::''; :'::; :.:e 
:<inds of righr:s ?roducers have o'/e: range and range resou:::es. :n :e:iu:e 
terms, at least, t:lis loS a :nUC:l ~igge: proolem :.nan :'.1ar: ;::osed ':;'1 tne ioornadic 
accoro. 
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In conclusion, there ·....ill be several major tenure problems to be ·...orked 
out in the p~o?Osed 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-FU1~e) 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. ·t'le spent a week in the spr ing of 1980 in an area ·...here there '",as an 
attempt to enforce the cul:iva tor-herder boundary. P'Jl~e herds ',fere t~rned 

loose on sorghum, etc., fields, while the hapless and helpless far~ers looked 
on abjectly. Even though feelings ·...ere running high, '",e •...ere aole to inter­
vie.... , both individually and en masse, about a hundred of the affected hous.e­
hold heads. ~10st had been through this sort of thing before, and they planned 
to try the following year to put their nO'~destroyed farms back in operation. 
Even the :'\Jlbe herders ·... i th ·...hom ',fe talked seemed res igned ':.0 the even t::.ual 
victory of demographic pressure over legal provisions. 

The second major tenure issue is t!1e nature of. range rights ~or mixed 
far:ners. The above legal codes do not accl" to Fulbe mixed far~ers, only to 
non-Fulbe. On one side of a seasonal ·...ater course (Hayo)' ·... ill be dispersed 
hamlets of r:on-?ulbe, ·... i th their domes tic animals penned during the growing 
season, while on the other side will be the large homesteads of Fulbe cultiva­
tors, who have ~1eir herds out on the range for the day. It was our impression 
that tenure and de',elopment efforts should try to encourage mixed :ar~ing along 
lines that enhance soil :ertilitI . Opening up t:Je range to all ·.... ill nor: do 
this, as it ,.,ill reduce ~he amount of fertilizer d'lailable Eor: al:ead: ov~:­

taxed poor soils; and yet, it seems inherently ·.... rong to rest:ict access to 
range resources along et~:1:'c li:1es. ·1~ need ':.0 looi< fo: tenu:e :o.:le3 ':.~a: 

,.,ill re·"'ard those pr:oduce:s of li·,estoc.:": who :nanage the range and ot~er re ­
sources ~st. 

The final tenure issue is the quest:'on of who owns how :nany 0: the animals 
actually using the pilot zone and the project area. As has bee:1 pointed ou':. 
by so many obser'/ers 0: the At: ican pastoral scene, the animals in a :a:ni1:l 
herd represent ~or:e than a collection of commodit:~s. An ani:nal can also have 
a number of different residual clai:ns anc relat.ionsh:ps, s:~::oU.cal!.y :epre­
sented tl'l ~:lis oartic:..:lar cow, :;ull, et:c. ;.. co'.... is at the same time a COrnr:iOC­.. ­
ity; a process owned by the herding family (mil:<, 3:"d oc:,er o:-prcducts) i a:1d 
an encumbered good ':.t1ac :nay have to be ::et:urned to a lender, is premised ::1 a 
future relationshi? (:narr:iage, e~c.), or in same ocher ~ay ::epresen:s a ::..:ture 
opportunity value. :: same large propor~:on of the animals is tied in one or 
more ·...a'ls to t:1e future opport·..lnit: options of a =e·... ,?O·....e::·J.: absentee herd 
owners (as we suspo:ct is the case), ·....e must be on couale gua::d against the 
?Ossibilit'l that the project rules e:1d up result::1g in enclosure. 

3.5 :-!al.i 

~ali, 3ft;e~ ~ig~ria, :5 ~'=s: .;':::'=3 1 5 ~e3d:~q ?:=c~c~: ~f :-::e~~. ~·/~n 

':.:10U90 :.t is a 3anelian count:..,. i: has a1iqhe: ?r,;d~ct~":':,! t::an ;.':.3 .... e.:~::­

~ors ~ue :0 :~e large i:1cerior ~el:a of ':.he ~i;er r~~er and ~~S ~ranc~e~. ~he 

annual :10005 pcov~de predic:ao:: ~ood ~r: season ~as:~rage. :~e ~el:a ::00C3 
::om :::'e '",aters comi:ig ::om ::1e GuiOlea ~i;n13nds i:1 ;'.uguSt ::1rOU~Ol :c:::.oe:. 
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Herds leave the delta as the ~ainy season app~oaches, using the Sudano-Sahelian 
pastures replenished by the ne'" rains from July to OCtober. As t:le su:::ace 
water available dr ies up, the herds :nove bac:< to the inter ior delta ·....here, 
f~cm November to ~ay, excellent pastures are prcgrcssi'/ely uncovered (Gallais 
1967) • 

Until 1970, the expo~tation of beef, bot~ chilled and on-the-noot, 
account€.-<3 for more than 50 ?e~cent of :1ali I s exports. Ghana was the major 
importe: until its economy collapsed in the 1960s. Since then, the Ivory 
Coast has accounted for 85 !?~rcent of exports (St:::yker 1974; Staatz 1979). 
The drought of 1969-74 saw a dramatic shift in the central government's live­
stee:< policy. 'flith the loss of an esti:nated 30 percent of the national he:::d 
due to the drought itself or througn :orced sales, :he government tried co 
stimulate more inteenal mar:<et'ing to meet the country I s internal de:nand, es­
pecially by the urban population. Secondly, ·.... i th the se'lere food shcrtfalls 
during the drought, grain production became the paramount focus of development 
activity. 

Export ta;~es 'N~re i:npof.ed, ca tele head taxes ·....ere ini tia ted, and pr ices 
'",ere f:::ozen at 1970 le·lels. ':he gene cal shortfall i:l meat supplies in the 
Ivory Coast drove prices up, and it. made ;nora sense for pa3toralists to sell 
their animals there ra ther than '",i thin :-tali, ·...here the support pr ices '...ere 
not reflective of real costs or demands. In order to raouild the heeds and to 
forestall political deterioration in t~e ur~an centers as the real ?urcnasi~g 

?Ower of lceal saLa:::ies (mostly government-related) ~e~a:'. t:J :2.1:, ~::e ~::;'/ee:i­

ment 1n 1975 closed its boeders to ani:nal exports (DuBois 1974; Glauber 192a). 
The I'locy Coast t~r:1ed ':0 t~e ·...c::ld :nar:<et .?:ld ::ou;h: '::ozen ~ee': ':'a:ge:'i' :::::Jrn 
Argentina and the EEC (Staatz 1979). 

Throughout this C:::lS1S the ~~lian government Nas in no ?OSltlon to i:ivest 
in rural development, especially in the pastoral sec':or ·...nich cecei'/ea less 
than 1 percent of the national oudget. ~1any donors responded i:1 t:le li'/e3tcc;< 
secto~, but by far the largest were USAlD and the ~orld 3anK (I3RD). 

laRD identified its project focus i:l 19iO and de'lelo~ed it: ::1r:Jugn a 
series of st~dies done 0'1 SEDES and :::::-1'1':, ·... nk:! ''''e:e paid ':0::: :J,! :A.C. '::ie 
laRD appraisal t.eam recommended the project in 197~, and it ''''as i.1it.iated 
in 1975. The project, at a total cost of USS17.5 :nillion, ai:ned ('I. ?:oject 
Appraisal COc~ment) to help t.1e he:ders of the :nterior delta reoui:d ':hel: 
herds through: 

a) introducir:g li'/estoc:'< extension 
special de'lelo~ment areas; 

se:"/ices and grazi:1g oon::o':' ::1 ::1:ee 

b) providing imp~c'led ani:nal health se:~ices 

0) constructi:ig 70 Nells and 50 ?onds; 

d) const:ucting and 
~1C~t:'-s ~',-=.=:: : 

::Ianagi'ig an aoa:::Jic and :1ide-c:::,!i.1g ':aci':'i:ies at 

e) 

f) estaolishi:lg 
t:oni 

and :nana9i:l9 a l50-:-:a :i·/es:::c.< and pas:::.re ::::ial 3':.a­
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g)	 providing personnel training and testing a functional literacy program 
for pastoralists; and 

h)	 preparing a secone-phase livestock projec:. 

USAID responded to Malils request for help in its livestccic sector ·... ith 
three projects and a cadre of experts, ac an estimated total cost in excess of 
USSSO million. 'I'nese three projects '''''ere designed to provide assis:ance :'n 
all major aspects of the livestock sector, from initial production problems to 
marketing. The first project, :-iali Livestock Development, idencified pilot 
farmers ·...ho would be provided credit for ani:ual purc!1ase. The project t.1en 
initiated controlled grazing and developed feedlots. The second project, Mali 
Livestock Sector; was designed to introduce range management for 800,000 aOres 
and 100 ne·... ·...ater points. In· addition, it ',Jould attempt tsetse-fly concrol 
and vaccine to open new pasturages for more intensive use. It also envisioned 
a livestock-fattening component. 

The t.,ird USAID pr:ojec: is designated :1ali Livestecic Sector r: ana nopes 
to· put 1 million acres under controlled range management with the deve~o?ment 

of 200 addi tional ·...ater po in t·s • )..gain, tsetse-fly eradication is impcr:ant, 
as is ani~al healt~. The animal owners are to ~e organized into associations, 
and t~e hope is to comoine controlled grazing wit!1 the fodder production essen­
tial for a dry season feedlot. 

That all four of these t'rojects have run into major difficulties 1.:1 :.:;,­
p!ementation is to be expected. :-ialihas all of the difficulties we ~ave dis­
cussed for ot!1er 'f/est African countries. Cattle management is multi-ethnic, 
·... ith t!1e ?eul (FlJl~e), ':'uareg, and :1aure t;;e cominan: ;:astor~l. .;opulat:-:J~~, 

but the sedentary farmers also comprfse in mass a '/er] large ani:nal-o·...ni.1g 
"group, with a fair ?roportion of the na~ional herd. The herds of :~ese seden­
tary populations cause a major ?Oint of f~iction in the overall rar.ge :nanage­
m~nt of :-iali. While the main herds a:e a·...ay at rainy season past~res, tne 
1.ocal herds are eacing t:1e gr~sses that ·.... ill have to sustain t:'"le tocal herd 
in t!1e comir.g dry season. ;';han t!1e t:anshuman t nerds ret:.Jr:;, ::-.e:! find r.ot 
only t!1at t::he home past:.J:es are depleted, out t~a: the ·,..,ater hol.es. are not 
replenished and are dirty and disease ridden. 

,usa, as Mali emphasizes the de'/eloprnent of j::ai.'1 proeuction, ·....e ha'/e the 
same situation of using t.'1e ~ager ri'/e: :nore effec:i'/ely :.1a: ·....e ha'/e ·... i:n tne 
Senegal ri~er. ~ore and more land is bei~g ta~en out of ?as:~::e and ?u: into 
irrigated rice. ':'his lane is t!1erefore clai::led by differe:H:' et.1nic grou?s 
?racticing di fier ing economic specializa tions (farmers, :'lerder s, and f isner­
men) with cempeting residual rights. 

Land tenure problems ha'/e emeqed as paramount in eacn of :hese a:te:n?cs. 
Yet ~ali is one of the fe·... ceuntries in ';':rica ·.,.i:.:, a ·...el:--:e·.. el.cped, t:?c:. ­
tional, range :nanage:nene l.and tenure system. ·"Je na'/e seen earller :hat ::ocn 
t!1e :1aure and ::1e T:.Jareg had ?as::.Jre--::oncrol s:!ste:ns ::ase·..J on o.... nersni? of 
wells and general :errl:orial cl.aims ":.ased on conees: -:Jf arms, t:ea,:!', and 
::i=uce. 3u: .'1a':'':' p::esen-:.~ ... 3 ,,1.::1 an .:..-:c:.senous ?iann.:..-:g e£:ot'': ::la: :eol< 
3ha;e ;~e: ~~o cant~:~~s. 

:n t~e fourteencn cenc:.Jri', ?eul (:"Jl:::'e) ::er::er3 :::ega:1 e:1:e::"ng o:.::e :li;e: 
:::l~~ =el:a area i:1 e'/er ''3reae.e: :1~;nO~!:3. :'~e: ·,.,~re e:(~anc.:..~-; ou: of ':~e 
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Toucoulor-controlled State of T'Jkur. At this time, they most likely ·....erl 
c.oming in small :.:mily groups in a fashion that:: ·....ould reoresent our classic 
model of a nomadic pastoral soc iety. This would confor:n to th'1 somewhat 
idealized picture we ha'/e of the ?eul from the ·....or:< of Dupire, Stenning, 
and Hopen. However, as a USAID social anchropologist, Lewi1, poi"1ts out ir 
a seminar pa~::-, t~e ?eul have always be-en associated in some fashion ·.... i tr 
state organization (Lewis 197a:3). In the seventeenth century, they conquerec 
the delta, establishing a semi-autonomous state, :.1acina, ·....hich now forms the 
administrati~e Fift~ Region of Mali. Conquered ~illages and ~illages of cap­
tives, the Ri:naibe, became ~art of a general economy dominated b: ?eul ~alues. 

As natural as the interior delta region is for transhumance, it is also 
conflict prone. Herds can com~~ete ' '''ith each other at fords '",hen ...oving out of 
the delta ~t the beginning of the ::-ainy season. There can be competition for 
pastures, water, and transhurnance routes. It is the return t:ip, however, that 
is more li~ely to produce ?Qtentialll strife-ridden situations. ~he herds must: 
leave the nor~hern pastures ~efore the water holes to the south dry up. ~his 

puts many herds on the periphery of ~'e 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 sus:ain large numoers of animals, without turning it into 
a morass or trampling all the grass into the soft earth. To be most effec­
tive, the herds should wait until the grasses are maturing before they cross. 
Crowding and conflict can ?Qtentially ta~e place at each ford. 

':nce ~he :~er::s .:n:er ~'e ':e':':a they .i1USt: con':i.n~ ::le:nse~'/es :0 ~ne .1lgner 
pastures and :ollow the receding water throughout ~he dry season. The rate at 
whicn pastures oecome avalla~le and the ranges wnicn are best can cnange :rom 
year to year, depending on the level of fleoding. This again =ecame an area 
of competition and dispute as ~,e numbe~ of herds and animals .increased. 

ay the nineteenth century, the level of conflict o'/er pastu~e rights had 
reached a level se~ere ~nough :hat Chei~ou A~~adou, af:er estaolisning a nege­
mony over the ?eul of :-1acina, instituted a reform of herding rigncs. The 
resul: was a code of herding rights and schedules of herd movement, the Dina. 
In the Dina, Chei.~ou ..;'hmadou established :our types of ?as~'..I:age t;,a':. ''''ould 
constitute a grc',~?'S range (leydi) (Gal13is 1967). The best dry season pas­
turage for the animals of the ·...nole group 'oIas t~e :::Curgou. Ot.ier ou ts ider 
herds ·...ere ?er;ni tted to graze on a group's bourgou fo:: a '/ar ie:y of ::easomi, 
but most common '...auld be that one group's range 'Has cetter t.'1an anot::er's in 
the early dry season, and the t'HO •...ould reciprocate gra::i.og ::ights later on. 
Such access is usually accompanied oy a payment 0: some sort. ~his has ~hanged 

over the years, but ~ost herders will ~eep a few extra male animals in a family 
herd just :or ~'1is pur?<,se (L,a·... is 1973). 

Chei~ou fu1macou also al:otted each group a ?ast~re for tne milr. herd t~at 

stayed behind curing :~e transnumance to t"e rainy season past~::age. ThlS was 
:he harri::la. Since ~:}.:..s ::'e~1 '--'as e:<;:;ec:.ed ':~ ::e~e!'i.o~=:= :'..' ,,:'?:..:-:~ "'3:: 
~enlnc l:1 concac: ·~ic., '::le diseases =oc:1e ,:)tJ ....~e ·.~Sf!C~':; ~~a: ~~=~~~;:.",:~.~~ 

:~e ~alns ~:lci :."'l'! ::ood:.~g, :~e ::lal:l :n.:.':'~< :lec:' :lad :0 ~e .";lo'J~d :·...:::.~e: 3,'IIIay. 
'!'he.t'~fore, eacn grou;? :lad a ?as:~::age, ~a~led ~ent:', ·...n:.C:1 ...a5 :-:;c snor: 
t:ansnumance =om?ar~d ~o t:1at ta~en ~: :~e mai:1 :ler~. 
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Finally, the main herd (gatti) made its movements out of and back to 
the delta in relation to all cth· :' herds that would use the same ford and same 
transhumance route (buttol) as itself. The Dina defined t.1e departure date 
and the sequence for ~ach ~ving group (egguirgol). Herds now left the delca 
and returned in a sequence that would take them back to their bou.t'gou (:nain 
pasture) in conformity with the relative date of their pasture being ready, the 
route they would take on the del:a (gumpel), and the relationshi?s be t·...een 
the group leaders (dioro). 

Cheikou Ahmadou undercooK this reorganization of herding regimes for two 
basic reasons. The first ·...as to stem ~"'le rising level of conflict, and the 
second was to strengthen Islam (Caget and Ba 1955). In this latter category, 
i~ was an effort to settle the herding populacions and to change nomads into 
seasonally migrating populations ·... ith a home village (ouro). Land ·...as 
divided between the 'larious ?eul herding groups, and, in addition, several 
Maraboutic (religious) ?eul groups were introduced and gi'/en their own range, 

The system probably never did work with the precision it appears to have 
in Caget and 3a' s descr iption. ~inor or even :najor adjust:nents ·...ould have 
to be made each year between the various grou?s, depending on rainfall, flood 
levels, or drought. Even so, it provides the :nodel of the operating rules for 
cattle move:nent in the delta today. The paper by Le·...is cescri=-es t:le c'Jrrent 
definiL':,ns of t:"'le system for the Jafar:aabe egguirgol. 

It would appear on tne sur:ace tnat any proJec':., in oeder to succe~d, 

would ha'ie to ....ork ·... ithin tnis system. ·";hile this is certainly true, there 
are some difficulties that must be :aced. Fi:st, the Dina has bee~ :es::cr;c­
ing to a series of pressures at least since the beginning of the ~:ench colo­
nial inter'lention. ::nit.ially, t:"'le ~rench ag:eed ~o sustain C~e Dina (Con­
vention no. 88, 1904). The establishmenc of French suzerainty, howe'/e:, also 
had the effect of o?ening the delta to new g:OU?s. Over the intervening years, 
Tuareg, Bella, and ~aure have been bringing in tneir herds. Con£~ic:s =ecween 
the ?eul grout's ha'/e continued, es~ecially bet·...een the aristoc:acs, ·... i:O •...e:e 
descendants of the original :ounders, and those of the Maraboutic q:CU?S 
installed by Chei~ou Ah~a~ou. As the conflicts g:ew in severity, inte:~encion 

became ~ore necessa:y. Table 3.1 gives the da:es of t~e illajor ad:ninis~:a':.ive 

in ter'len tions. 

3esides t."'le conflicts th-1t occur:ed oe':.·...een ':ne 'Ia: iOlJs es:ablis:1ed ;1e:d­
ing groups in the delta, the:e ~e=e ':ohe ?ressu:es associaeed wien :ne droughts 
of 1913-14 and 1363-74. Both of these brougnc ne·...."'leds into c:-.e del:a ao: a 
c:'itical ti~e. ."iore ani~als :ed :0 en'li:ol".:nental. de:eriorat:'cn. ;,.cc:'::onal 
?ressures ha'ie ~een placed on ::,e U·/estcc:.< sector and ii:di:ec:':': on :ne 
effectiveness of the Dina. 

Colonial polioy prcmo:ed .neat prcdlJc:ion as par: of an eccr:cm:.c ?dc ..:age 
that saw the estaolisn~ent: of ?rivate :anches. ~hen, during ~or:d ~a: :~, mea: 
was extracted ~or the war ee~or':. ~eat ~as ~lsc ~eeded ~:~ ~~~ ~:~~~~~ ~~~:.:~ 

eu ~ager :.:n.gat:.on ?:oJec: :l.~:er :."le ·.ar. ~~e e:<:::ansio/'\ !J:: ":'J.!..~:·I::lO::C~ ~'J 

:ne O:::.ce ::!\J ~li;er dr:d 1.:3 coloni::a::'on 3Ci:emeS (:umon: ~ji:) i:1:::.a:ed :.1e 
?C'ccess of gradual:": reducing :ne amoun: -::: ;::ast'Jrage a'/aila:)':'e, ot:=:::1 :..n ':.:',e 
~est dry 3eason :ange (~a.:)le 3,2). 
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TABLE 3.1 

Dates df Major Administrative Interactions in Dina 

DATE ACTION	 CAUSE 

1904 Convention no. 88	 establish peace 

permits for ouesiders1919 (1913-14 drougnt) 

1931 Circulaire 38 stop fighting 

1944 Convention de ~opti stop fighting 

1955 Decret foncier et dominal cultivator rights 

1961, and 
annually Conference des Bourgoutieres current difficulties 
thereafter 

1969 herd ing :' igh ':s 

~rc=e je progression d'dcce~s ~nange Ot ~n::J cates 

TABLE 3.2
 

Land Use Change in the Interior Delta
 

u.~ USE 1951	 1975 CHANGE 

Cultivation 
284,300 ha 446,200 ha +571and fallow
 

Degraded
 
190,400 na 1,206,900 ha +531pasture 

i?asture 4,135,300 ha 1,946,900 ha -29:S 

,:0r:31 conce:::'lant
 
~ del':a cenl::a':'
 
,ufor:t: Z~1V'!'.
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Since the creation of the Office du Niger there have been additional 
development 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 ~jdition to OD~~ for increasing livestock production. 

In the 19505 Marcel Dranon installed an effective animal vaccination 
service '",hich helped augment an already rapidly growing herd. By the 1960s 
the herd had grown to four or five times the 5 ize it had oeen '",hen 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-proper make up only about 
20 percent of the population o.f the interior, '",hieh is their Stronghold. In 
the Seno region to the south, 64 percent of the Peul families have cattle, out 
then so do 39 percent of the Dogon cultivator families. 

!n summarizing the difficulties faced by development agencies '",ith the 
Dina, Gallais and 30udet cite the lack of any juridical or institutional 
legal machinery for handling problems when they arise. ~hen conflicts occur, 
t.'ere is no set policy; rather, problems are handled on an ad hoc basis, and 
there is no ?recedent frem one situation to the next. There is a need for a 
code to provide predictability. Secendly, Gallais and Boudet say that there 
is a lack of a clear hierarchy of manage~ent for using the range, and t~ere is 
need. for a formal structure of articulation 1:J~t:.·"ee~ ':.~e ;c·/er:-.:::en:, ::::c :cc~: 

leaders. Finally, t~ey ~ite ':.~e lac~ ~f ~ny ~echani3m ::: ~~c~~c:~; ~~e ~er=­

ers themselves in managing the existing or future pastoral codes. 

Gal13is and Boudet go beyond criticism, however, and elaborate a modern­
ization of the Dina '",oicn they call a pastoral code. ~heir suggested code 
is divided into three major parts: organization of communities of herders; 
territorial organization; and ?asture :nanagement. They atte~pt to set '::ort~ 

the policy me .:hanis~ that '",ill result in local as '''''ell as regional and nat':'onal 
areas of initlati~e: 

Article 1 of their proposed code establi3hes a hierarchy of responsib:li:: 
'""ithin the interior delta (Fift:t Region). This allo....s a coordination of t:,e 
changes taking place in culti'lation (especiall:: rice), fish':'ng, and he:di ..,g, 
and indicates who is res?Onsi~le at eacn level. The second article then secs 
out to define the nature 0: che pastoral and agro-pastoral communities. ~hese 

units are ::ecognized on ':.~e ~asis of existi:lg operational uses of land, ex­
changes of services, etc. It recognizes in policy for:nation that t:-.ese com­
munities ·... ill be multi-sectoral and ·... ill involve herders, cult;'lacors ·.... i:h 
animals, and fishermen, all using the same territory in ove:::appi~g :i~e-space 

fra.'tles. The basic ?Olicy uni:., therefore, is an ongoing resource :nanagemen:: 
unit. 

Ar"~cle 3 recognizes the tact tnat each of these :nul:.:-secte::a.1. '''::1i:5 
'Ji~l 1a"~ ':::J '-:a'Je ~d.-:1i.-:i.5:::3~:·"~ ~nd ?c.L':'':~9_·~a~':.-:g ::.::~-::.=~.:.~ :~. .... .:- ;;.-'~~:: ::-..~ 

.,ationa.l ~urg.auc::i~':= ~~=·~c~:..:=~. ;~a:~f:'::, ::::":l :=::..:~.: =::..::..:.;._.:;::a~ ••• .:. ... 
eacn community. (in the sense outl':'ned in Article 2) ·.,.Ul ha'le a :ouncil ::1a::. 
reports directli' ':.0 the commandant de cercls.:'he si:'Ja::.ion ':'s :ecogn':'zed 
as dynamic, and ::le CCrtl.illuni:ies as initial':':! def:'.1ed :nay c:lange. :'~e ,?ol:·=::' 
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for accomplishing t~is is set out in Article 4, where res~Qnsibility is placed 
on the councils ~'emselves to initiate any redefinition, which must be af:irmed 
by the governor of the region. 

One of the problems facing all attempts to create oerder associations is 
the allocation of any p<Jwer of enforcement. While action is ex?ected of the 
newly constituted social collecti'/ities created by a project, the juridical 
functions are vested elseWhere. Herders are e~?ected to give up some rights 
in a range they have been using in order to reap the oenefits of project i~­

provements, while allowing juridical functions to pass from their local control 
to some higher level. It is small wonder that sucn newly created units seldom 
survive the project. ~ 

Gallais and Boudet ?rop<Jse that these juridical fLlnctions be vested in 
the communities (as constituted in Article 2) themsel'/es. ':'~is is set out in 
Article 5, ''''here tne community council is ex,?ected to ~assume the res~onsioil­

it1 of imposing l~al taxes, financing their own budget, establishing ~ar~ets, 

hiring their own agents, creating their o....n production, founding ~uying and 
marketi~g cooperatives, and establisning the fines and rules of enforcement of 
pastut'e usage. ':'he national °S0'le::unental hierarchy need concern itself only 
wi~, application of national la .... rathe: than taxing already thin local admin­
istrative personnel for decision-making about things tnat are better understood 
by the local population. 

~ne Ot cne screngt.:1S Ot C:1e Dina '",as :na: It coordinated :ilO'le:nen:: and 
pasture use r1gots enrougnout t~e interior delta. This strengt:1 is prese:'led 
in the proposed pastoral code through the ~echanism of ~ach cc~~uni~: council 
sending a represencati'/e co for=n a regional council. ':'his body ''''Culd be t~e 

level at ·...hicn any adjudication ·..oul~ ta~e place i.1 the transnuma:1ce routes. 
This unit ·...ould replace and ser'le the function of ~'1e :io'",-existi:1g Confekence 
des Bourgoutieres (see table 3.1). Finally, in Article 7 ther~ is the pro~is­
ion for the ':,>taolishment 0: a commission of aroit:ation :0 resol'/e those 
?roble~s that do not :it ~it~i:1 the de=i~ed policy precedents. 

These first seven articles define the ~ature of :~e res?onsi~ilit: units, 
the scope of their ?Qwe:s, judicial as ~ell as ~anage:ial, and their relation 
to the national ad=ninistration. ':'he ':1~;<t eight articles cancer;, the:nsel'/es 
'",ith matters of terr i tor ial organization. :Oar example I A'tic':'e 3 es:aol:"s:-:es 
the definition of rights of usage and res?Onsioilit: of ~anage~e~t in general. 
Article 9 does t:1is :or the la~ds of the communities esta:.lisned i:1 Article 2, 
Article 10 does the ~~~e for these landed resources tnat are ~ti:ized =1 ~ore 

than one communi::.:. These ''''Culd incluce ::lut not :::e li:ni:ed to ·"ells, salt 
cures, recession areas, etc. Article 11 de:ines t.'1e :1at'Jre of :.1e..:se :':';nt3 
and responsibili::ies associated ~it:1 national domal~--:or example, ?~:::l~c 

range, ~ater ~a:s, national par~s, and so :or:n. 

~r~l'cl"- __'2'" t:aaH.:,o;lal._:0,. " .. .ecognlz,::s ':.:4at ,t::e:e - .. _,1__ _.:ha'le had restricted access :0 :-esou:::es, S:JC:l as :--.1.-:::' -'. 

CO;1 comrnun.:.:'!'s :'Z!scu:-:~s • .:..ny :::::n':::"-:: ~~':..";~~." :71~:nce=3 :.: a ==::"u":1U.1':': '! .a:' ~ 

:0 be :esol"/ed a: ,=~~e :'e'/~l. ~: ::".e -:cu~c:.:.. ;"':'30 :'e:: ~': :~e :cca: :e'/~: ~3 
:~e:": ..s~... .s;:~r.s:cn :.\:::.=':'e 



71
 

13). The next t',.o articles (14 and 15) cover the types of land contained 
within a community and tne use of a conununity's soils. Again, control 3nd 
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 responsi~ility to establish the annual carrying 
capacity. This leaves the local level responsible for: its decislons. If it 
makes bad or: uninfor~ed decisions, the situation can be rectified in the next 
year. The point is that the people using a particular pasture have t~e respon­
sibility of drawing up ~se pl~ns establishing carrying capacity and the jurid­
ical power to baci( them up. '~hey also ha'le (Article 17) the responsibility of 
seeing to the marketing of local animals. Since the local area has control 
over proceeds and budget, it is to their ad'/antage to fulfill the article's 
mandate that this :nar:<eting be done officially and be .pro?erly codified. 

We have mentioned before the problems in the Sahel associated ~i:h range 
fire. It is necessary, but it must be done at the rroper ti:ne. By placing 
control o'ler thls aspect of pasture management ·.... ith the loca.l council, any 
contravention can be handled quickly and efficiently. Also, this article rec­
Q(3nizes the flexibility needed, gi'len micro-environmental niches t:lat ·... ill 
differ frem one pasture to another. 

Articles 19,20, and 21 establish the r:esponsibility 0: setting aside 
some pastures for recovery, preser-,ation of woody plants, and ;:eriodicity of 
exploitation. Finally, Article 22 puts the local ,?olicing aqencies ·H t:he 
disposal of the local councils to enforce ~anaqement decisions. 

We ha'ie spent mor:e time on this impoC'tant doc~ment :,ecalJse i~ should 
serve as a model for the Kinds of factors that must be considered wnen foC':ning 
herding associations '~ith their attendant tenure :i~hts and res~onsibi:iti.es. 

In addi tion, the author: s recognize the necessi ':.y of a '/ery t.'1orough k:1o·.... ledge 
of the histor:ical, social, and ecological frame'""ock in ·...hicn tenure rules 
operate. Also, the Project for a Pastoral Code is in agreement ·.... itn t:,e 
guiding principles set forth in iJSA!O's itor:ksnop on Pastoralism a:1d Afdcan 
Livestock De'/elopment ('I. es? ?p. 6, i, 10, and 11) and hence ::e?resents a 
building on ex-~rience and not a :,rea:< ~ith our current e::or:s. 

This project, if implemented in a pilot zone as intended, ..... 1.:..1. haOle to 
face a numoer of additional proolems not addressed in this o~~er~ise cetai~ed 

'to'Ori<. Given the real nature of control in the :1alian 2.i'/estoc.< sector, ':.~ere 

will be a very real pr:oblem of how to reduce t~e concentrations of ~ower and 
prime landholdi:lgs that are currently in the hands of a fe''''' indi'lid'Jal :ailll­
lies. Also, an im~or:tant issue not addressed is ~na: tne ~:i:e:ia wi:: te for 
deciding ~ho gets excluded from t:1e delta in years wnen =li~ate, etc., ~ause a 
r:eduction in the estaclisned =ar:ying ca?acit,. Altnougn ~oSt of t:le ~ower is 
sla:ed :.~ ~~s: at :~e l.ccal ::ounc':'l l.e'l~l, ::1:5 i.53Ue :a.:1'/0:"/~S ::a':.~~r.d':" c~::..­

zensnlp. Can ~ali :eali.stlcally e:<;?ect some of itS ?ecple :0 ::):eso~se 0: 
one of the country's ~ajor ref~ge areas in times of d:ougn:? 

: ... ::::..3 .::a~a, 1 .:onc:..1gency ?J.an .... l_.:. .:iura':''! "a'le :0 :;e ::Jca·....n~o at :.112 ,'a ­
:.:.:,na. _=t/e~. ,:·;";la~.:!, lllf'na: :...5 :~e ..J..i.:::na:e ?~:3;ja.5:·I:a 'JC ..:::er::"lC: ::~e':::an:.3:n 

(ceyond :ccal :=oli~e), ?ar:.:cu":'arl.i' in c:~::cal :r:l::'a':' ~nases 0: ::ea':':"-;:O':':-.,; 
~undar:es and 50clal ~ro~pl~~S w~en :esis:ance ~cc~rs? 
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4. Botswana's Tribal Grazing Land Policy 

by Steve M. Lawry 

Botswana's approach to problems of pastoral change and develop~ent, though 
motivated by si~ilar problems of population growth, ecological degradation, and 
the changing structure of traditional society, has take~ a distinctly different 
path from strategies found elsewhere b Subsaharan Af:ica. This is particu­
larly the case in the realm o~ land tenure, or in the extent to ·...oich land 
tenure is seen as an impor:ant contributing factor to the realization of policy 
objectives in agriculture and rural development. 

A :najor focus of at:.ter.eion in the li'lestoc~,< sector has been upon the 
supposed inhibi:ory effects of co~~unal tenure, or the perceived unrestricted 
grazbg of indi'lidually owned herds upon open t'angE" , in cont: ibut ing to low 
levels of animal producti'/ity, in acting as a cor.strabt 'Co i:westment, and 
in leading to the cumulative deterioration of ~ne land resource. ~he correc­
tive for these problems was to be the Tribal Grazing Lar.d Policy (~G~?), first 
announced :n July :975, after a long period 0: what proved :0 =e en:1 prelimi­
nary pldnning and negot:iat:lons ·"'H.n donot' agencles, lr.cludi:1g :one ;';or10 3an.< 
and iJSi\!D. 

The ~LP is a cc~?lex policy and program for the de'lele~men: of co~~ercial 

livestoc~ pr~ducticn in 30tswana. At the heart of the policy is the grant:.ing 
of exclusive, long-:er:n, leasehold rights to ~xtensi'/e areas of :?t'e'/iously 
communal rangeland to cattle owners commanding sufficient capital reseurces 
and management e:<per:.ise to engage in strictly cemmeccial ca:.:le canc:ling 
enterprises. ~he grazing policy included a s :.reng chetot'ical ccmmi t::len t to 
equitl and :air income d':'s:.ribut.ion, and a: least initial p:cgram plans ?C'o­
vicea that rents g'eneratea ':;;'1 :anch leases ·....ould :'e i:l'Ies:.ed ::1 ?coje',::s ':0 

improv~ the :nanage::lent 0: the remaining co~munal ranges, s:::'l: ccc'J?:'ed '=-'1 
smallholders. 

Nearly nine yea:s have ?assed since t.he ar.nouncemer.:. of :~e ~ol':'~y :0 :~e 

Botswana ?arli~ent by :he late Peesident Sece:se K~ama. ~he inter'/ening years 
ha'/e ::een marked b'J :'he execution of an ela::ot'a::e ?lanning e:<et"cise. ':'he 
applied research associated ·... i:.:' the planning exec:::',se has sugg-::stec conc:'J ­
sions that challenge the '/alidit:! of seme of ::,e ass'J:npc:ions '..:;::on ·...n:.::n t.1e 
?Ol icy ·...as bui: t, incl'Jd ing those :e 1a ted to 13nd tenure. :::1 some ::-:s ::ances 
:ese.ar=h :::;nc:'usicns ::at/e gone ::e:/ond :':1e =aL.::':'una::t a~d ?ol:i:.ed ::J a::e:.1a::',':! 
models :01: :.enure cnange :lased upon a ~et"::ei'/ed :;et:ec '..:r.decs:.and':'ng cf :::e 
social, econemi~, and ecological in::ercelati=r.s:-:~~s :~a: ~nde:?~n ?ds:ocal 
;::roduc:.':'on • 

n...:. ::~ougn '::1e :enut'e 'Jeoa:~ ::1 :o:s·,.;ar.a 
confus:.cn 0: goals, and ':.'1 ':one ~·Jie':. ::':'3S:-: 
?Olic: oojec::'/es, :~e :'=i~a: ~C:3Z1:".g ~d:1d 
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rich eXaInt'le of the role of land tenure change as an instrument for r'Jral 
transformation. This chapter provides a case study of the ~GLP. The histor­
ical antecedents and contemporary assumptions that:. contr ibuted to t~e fo=:au­
lation of TGLE as a policy for tenure change are given close a:':ention; for 
these bear similarity to many of the assumptions that inform thinking on tenure 
reform elseWhere in Ai:ica, and particularly in those countries experienc ing 
rapid commercialization at livestock production. 

4.1 The Colonial Era 

The antecedents to 3otswana's present-cay approa~h to pastoral issues took 
shape in the colonial period, from 1889 to 196 6. The colonial pe dod saw the 
necessary modifications and evolution of the sccial relations a:ld the estab­
lishment of the mar:<et and infrastructure· ccnditions ·..,nlc:' c:-eated ::le logic 
for present-day policy ':oward livestock development. 3ut unli~e the expe:-ience 
in East Africa, colonial policy toward li'/e~tock generally favored pastora: 
production. Recent histocies of colonial policy toward li'/estock (?oe 1979; 
Colcough and McCa:thy 1.980; Cdell 1980) emphasize the widely held pf;:rception 
of colonial officers of the 19205 and 1930s :hat Eotswana's comparative advan­
tage in e:<poct markets lie in li'/es':ccl< product':'on--and that gOlle:nment policy 
should be directed toward promoting that advantage. 

Isaac Schapera (1943) ocse:"'ec that "tne l's',oiana do not:. hoard cacc.!.e :or 
mainly social and rit:Jal ends,· but rathet' 9roduce :oc a ·/ariet:.'! of mainl: 
subsistence or :narket and, on the main, economic purposes. Although cattle 
as social cu:r~nc,! continued to ?lay. a role, ?ar'::'~·..:l.:=:'y :0: ?t.:r:;::oses 0: 
bogadi, or bride·....ealth, these cus':orns did not cont:ibt.:te to ',oihat ·... riters of 
~'e time '~uld cnarac:erize as Nhoarding,W or undue accumulat:on and ret:.ention 
of cattle. for :nainly social purposes. However, most cattle O\o,11ers sold only 
one or t''''O head at a ti~e to purchase ~ssential gecds, and ?artic~larly srain 
during deficit years, and to ?ay ta:<es; in otne: ·....ocds, ":he pri~a:y ;;:oti'/e 
was to secure a :neans of livelihccd~ (i~id.:213). 

Acnie'/lng E'ree :1arketability of Cattle. Commercial::at:'on 0: product:'on 
had, howe'/er, required significant c~anges in the customary system 0: ownersh:~ 

of cattle. ?arsons (Hi7) characterizes pce-:nar:<et relations in catt:'e in 
terms of a semi feudal system, ·...hereoy cn:'e:s granted usu::·..:c-::..:ary :i;hts i~ 

cattle to kin and '/assals in :et:Jrn for theit' pol:.t:'ca':' :'oyalty. Ul.t:'ma:e 
ownership rights resided ·.... ith the cnie:s. ~t ·.... 01s ~'aIlla ! ·...ho ~n 1.375 hac:;'lo­
nized emergent-commercial arnDitions of large stoc~holders ~ith :ignts :0 trade 
in livestock as a commodity. 

(Kharna's) fit'st action (as -:hie':) ',oias ':0 s·.Jrnmon ::~e ~;g·",.:to :0 t:,e Shosc':!ng 
~gotla. :0 the royal nead:;'len and :0 :ne ~atlan~a ~ass~l ~eacmen ~e 

renounced any rOY31 rights :0 :he ownershi? of ~~e ca~::e :~a~ :~e, ~e:d: 

t:le catt.1.e (and there':ore tne set':s,oii':n the::l) ·...e:e no·... ":;.t'i·;ate" ?t'C?­
.. ~.1+ I ...,. ...~ .- -,,: . . -:---­
. ;..-:' .------, 

Khama later ~.!.ai;;;ed: ~: ·.as :"e':: ·... l.:.'ou': ani' ;;e:.:;ona':' s':~c:< :.f :n: ~wn 

.. . so :3r 35 ?r=spe:::, ~as =o~c~:~ed, ~'3c::cal:l =n :~e 3a~e :~oci~g 

as any i.1di'l~dua~ :nemce:' ~: :.~e :::"=e, 3nd :':':~e ~aC:l ~= :~.em : ::ac ::J 
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struggle hard for my subsistence; a matt':'::' unprecedented in tne whole 
history of our tribe as 'Nell as of: the ocher native tribes in general 
• • ." (ib id • ) • 

Parsons notes that, true to expectations, it was the large cat~e owners 
who gained the most by the freeing of livestoc~ 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 cash to purchase addi­
tional cattle from smaller holders, effectively building up their herds even 
further, only now freed from Dburdenscme political reciprocities (of :nafisa) n 

(ibid. :120). 

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

The less favored had essentially t'NQ alternative income-earning options, 
arable crop production or labor migration, typically to mines in South Africa. 
Each option, or combination of octions,..was often our sued in concert with some . 
for:n of animal husbandrl, t~ough for slightly ~ore ~ariegated reasons ~han ~he 

~ommerc:al ~rcc~ct:cn :b;a~t:,es of :~e :~:g~r ::ol~~:~. ~or ~ous~holds dngaged 
~:l subsistence .::::op procuc::on, -J ....ner3ni.? -Jr dC ~das\: ac::ess co cacc.i.~ ..as 
necessary to successfully plow the arable field. 

Skewed patterns of livestock ownership have given rise to dif::erential 
producticn goals, '....hien in turn has had impli~ations to the f:ami ...lg of live­
stock policy. That skewed ownership patterns have their origins in traditional 
social relations has already been noted. Schapera observed t:lat among the 
Kgatla in 1932 -nearly one-quar:er of all cattle in the trioe were then owned 
by five men: the chief had about 5,500 head, his uncle Isang 2,500 head, :~o 

other uncles 500 catt1.e each, and a prominent conunoner 600 head" (1943:219). 
The 1975 Rural Income Dist: ibution Survey (R1:)S) showed tha t cat tle distr i~u­
tion had in the inter'lening years become I:!ven iIlore ske·....ed. The R!DS survey 
classified ownership by three cohorts, in part distinguished ':)y :he economic 
goals of cattle production. 

The first group is thos·e households that own no s~ccl(, about 45 percen:. 
of all rural households. This group is highly dependent upon arable c:09 
production and labor ~igration of household members to ~eet the oasic subsis­
tence bUdget. Cattle for plowing must be nired or borrowed, ef~ectively lim­
iting the extent of area ac:.ually cultivated. Due ~o ~~e ~i;her ~:opensi:J =~ 

,nost household ~dad3 :0 ~i~ra:e, these housenolds are ot:en headed oy :ema:es. 
-Thus households ·.... i.t:'ouc cattle are also chatac':.e::'ist:i~ally s;;or: of labou:, 
and plcugning, ·...hic:n is traditionally regarded as ~en's '0100:', is often ::Hf~i­
~.t • _.".-- -

The second group of farmers is :~ose ~i:h ~? :0 50 head of :a:::e. ~his 

group accounts for acout 40 ?ercen: ot r'J:al households and o·..o'os acou: one­
quarter of the national ,"lctd. :at:l.e owne::,shi? ':;'1 ::,i5 group : 1.:.::: '.oIS for 
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pursui t of a mixed farming strategy. Land under cultivation is typically 
much more extensive than that of the nonstoc!<holder group, and yields per 
area cultivated are higher. aOn the other hand, these far~ers are not wealthy 
enough to acquire exclusive ownership of a borehole for watering their cattl~, 

and consequently have to use the heavily overgrazed areas surrounding co~~unal 

water points· (ibid.). 

The third group, or remaining 15 percent, o·....ns an estimated 75 percent 
of the national cattle herd. For this group, arable production may not be as 
important in contr ibuting to aggregate income requirements. "'r'his group is 
quite small but includes some enormously wealthy individuals including the 
President, the Vice-?res ident, and many other leading figures in the (ruling J 
Botswana Democ:atic ?arty· (ibid.:ll2). 

Differential proouction goals are in large part a function of these 
differential patterns of cattle ownership, '",ith large stockholders prcducing 
for the market and smallhold~rs pursuing more variegated strategies, with 
beef production for market having less overall importance. Furthermore, large 
holders of commercial herds are typically of the same f~~ilies that held large 
herds as social capital, and 'Nho generally commanded easier access to land 
and other productive resources by virtue of their social ?Osition. The rapid 
evolution of mar~et relations and the associated differentiation of production 
goals have had important implications to policies toward land and water rights 
in Botswana. Before descr ibing those i:.,plica tions a fuller desc:ipt :cn of 
t:adi~ional ~enuc~ =~les i~. ~~ o:~e:. 

The Traditional Tenure Syste."I1. Grazing land in the broadest sense ''''as 
and continues :0 be ~::mrn~na:; :~at is., g,O~? : ighc3, :'1~i.:a:::{ ~les:.ed ~., a 
territorial chief and later in a Land Board, assured group members access to 
land for grazing within the confines of the group territory. As is typically 
the case .... i th systems of communal tenure else....here in Air: ica, complex rules 
existed, often grounded in kinship arrangements, to distribute territorial 
rights among group ~embers and to a certain extent regulate land use once new 
territories were fully occupied. In the 'r'swana case, blocks of land for home­
steads, arable ~ields/l and grazing areas were allocated by the paramo~nt chie: 
on the basis of ward associations. Land was selected for ~aricus uses on the 
basis of its suitability and its proximity to homesteads. A.n effor':. ''''as ~ade 

to reser'le areas of ~ore favorable soils for cropland, ....nile more di3tant ar:eas 
also possessing the requisite, na:urally occur:ing water sour:ces were set aside 
for grazing. The notion of concentric zones, '",ith qui':.e large residential 
villages forming the core, surrounded b'l fields and t:~ei: extensi'le gr:azing 
areas, more or less accura tely descr: ibes t:he or:ganiza don of Ts'",ana ag:, i:::ul­
tural settle~ent. The maintenance and continued order of the sys':em depended 
upon the prejor:a:i'le rights of the cnie: in allocating land rign':.5 in narmon'l 
.... ith this system. 

Land for residential and araole pur;:oses 'Nas al':'oca ':ed in bloc,<s 0'1 ':one 
chHl! to ·...ard heads. The '",ad ::eads in turn ·...ould distri::::ute land ':0 hcuse­
~olds ~n -:~P! ':as:'o5 -:: ;~,=c. :-:'::5:1 J.':':':C:~::;:1:3 :: ::.:::.:::= :..:;,:-.= ;CI~':'': :~ 7.~C·~, 

of other wards. ~hen a oloc~ allocation was :~l':''l occ'J?led, a ne .... a:':':ca:icn 
'oIQuld be ~ade ':-'1 ':one cnief. ::Ughts to :esidentia':' and .=ul:::"la:ec l.anc '.je:e 
inherit301e. 
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Allocation of land for grazing purposes followed a slightly different and
 
less formal procedure. Areas distant from field and village '''ere designat:.ed
 
as grazing land. Several wards '"ould be assigned grazing rights in a single
 
large block, callel naga (pl., dinaga), for whiCh an overseer (modisa:
 
pl., badisa) '",as appointed. A :no<Hsa mayor may not:. ha'le been a '",ard head.
 
One of the modisa's functions was to ensure t:.hat only group memoers (that i~,
 

"	 members of qualifying ....ards) established cat:.tleposts in the naga. He also 
encouraged adequate spacing of cattleposts so as to innibit isolated over­
grazing. 

There is no conclusive evidence that badisa acted as supernumerary 
range managers, regulating the aggregate stocking rate or directing the graz­ '. 

ing patterns of individual herds. Ra t:ler, badisa acted primar ily to protect 
the land rights of the group against infringement:. by outsice:s. They provided 
very little in the way of actually regulating grazing practices and controlling 
stock numbers among group members. Furthermore, their effectiveness at exe­
cuting these rather iUOdest regulatory po.....ers appears to have been limited to 
times and places of general resource abundance. Schapera had by the early 
1940s already observed the breakdown of the institutional basis for grazing 
assignment by groups in the smaller tr ibal terri toties of the 3amalcte and 
Ba tlok''''a: 

Among the Malete and Tlokwa, the members of each ....ard formally had their 
cattle posts together in one area, '.micn '-las assigned to them ':J'! the 
chief ~OC their ,=olMlon 'Jse. 'J'Jtsiders, ~c.....e'/er, :cu.1.::: :e J~C ·....e:a ::':.an 
admitted on request. O..... ing partly to this, and partly to tr.e limited 
amount of ;ra::ing :and a'lailable,- :;'e ole syste:il of sepa:a"e ·...a:d a:eas 
has apparently broken do....n completely. Today (1943) a man may gr~ze his 
cattle freely anywhere within those parts of the reser~e that are recog­
nized as pasture ground, i.e., he does not require special permission to 
move from one place to another (1943:223). 

Cinaga as the territorial basis for assigning group grazi:lg rights '"as
 
retained longer by tr ibes '",i th sufficient land for territorial expansion.
 
Most notable were the Ngwato, the largest TS~una c:ibe who during t~e colonial
 
period occupied o'ler one-half of the trioal ~rust :.erritories, including a
 
large area of :elati'lely unsettled savanna on the ecge of the Kalahari, in
 
the ....estern ~rtion of their terri tory. Hi tchccc:< :ela :es decreas 1:19 le'lels
 
of supervisor: control by ~gwato badisa to changing group ccmposit~on,
 

resulting from labor mi;ration and other influences of the industrial and
 
commercial econo~y that was coming to envelop rural li!e:
 

Changing social and economic circumstances of ·...ards, ,:ombi:ied ·"i~:1 :he 
PC3c::ce of some d::les g: .an::~g ~anc :0 ~on-'...a:': ::le:ilce:s, : as~~ tad O'l!!: 

time i:l a bl~:ring of ward boundaries and 3. mixi:lg 0: claims :0 specific 
areas. The gradual breakdown in ward asscciacion wi:~ specific blocks of 
~and ~as, ~:'l '::.::;" l::~C-:~ ~::e ~:::'.::'~n=~' :: ~:.~ci !:":::~':'J:.2~:~. :: ~.-. 

-:'lC!~::1a~~ ":: ! :~:~::~g 'l:~a '"!:'a~ .J::::=~: 1 ;f:n ~: ~t.:==;~C '-::::, -:::~ "'::::.:~ 

:night shift into t:,e hands of an unrela:ed ;Jeeson. ;.. kind :f ;osi::''1e 
feedbac:~ resulted in less and less .and ~eing granted ':0 ::le or:.ginal 
'<iard membees, and the prc<::ess of 'liard disin:egntion speeded Jp. ':'oday 
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there are relatively few areas which belong solely to indi'/idual ,.,ards 
witHout some nonward members having customary rights there (1980:7). 

Thus, customary practice regulated grazing in t·....o wa'!s. First, badisa, 
or grazing overseers, limited access to allocated grazing districts, or di ­
naga, to group melllbers; and second, isolated overgrazing around ·....ater points 

."	 was ameliorated by the spacing of cattleposts (Schapera 1943:231). Typically, 
the group's year-round grazing requirements were provided within the confines 
of the naga. During the dry season, cattleposts were situated near perennial 
wells or boreholes. With the coming of th~ rains, in OCtober and Hovember, 
cattle would be moved to more favorable grazing areas near ephemeral or sea­
sonal water sources, including pan surfaces, shallow wells and dams, and pools 
in seasonal ri·/er!:Jeds. ?atterns of movement on a group le'/el ·....ere, and are, 
too irregular and informal to be char·acterized as transhumane, or regular 
movement bet·....een a permanent '/illage and a ·...et season grazing area. ?.ather, 
movements. are opportunistic in ctlaracter, and vary ·,..ith highly 'Iar iable rain­
fall patterns and range conditions. The ability to distri!:Jute seasonal grazing 
pressure by moving among a var iety of 'oiater points in the grazing dis tr ict 
remains a central aspect of Ts·...ana herding strategy. ;.. 1980 survey of ·...ater 
usage found that 80 percent of herds used at least t·,10 ·...ater points in the 
course of a year (Cornell 1980). 

Though rights in grazi:tg land '....ere communal, ·..lith e.!ch and e'lery stcci<­
~olde= ~llc·...ed ac::~ss ·"i:~i:l :~e :~t~er ::lodes': :eg~l.:lt:':>ns C::~'l:cec ':1] ':~a 

:inaqa t:e~:~~=':31 :r;,,-ni:,J:~on, ::;h:s ::1 -,.;a'l.:ec ·...et:"a 3cme f,,·r.ac .Joca ccmp1.:'­
cated. Customary law with respect to water distinguished between essentially 
::offinunal ~rou? rights :0 nat~rally cccur::ng wacers, such as :i~er5 and ponds,. 
and water suppliQS which are secured through physical improvement and individ­
ual in'lestJUent, such a:l hand-dug '",ells or machine-drilled boreholes. While 
private rights cou11 never be claimed over ~~e former, i~dividuals did exercise 
exclusive rights over the latter. 3efore the 1930s, these per~anent, privately 
held sources ·...ere almost exclusively hand-dug ''''ells or hand-constructed dams 
of one va: iety or another. The 1930s, however, sa·... t~e introduction of deep 
borehole-dr illing technology that, for reasons of :,igner ''''ater yield I higher 
development and maintenance costs, and the extended ecological zone of cat:le 
occupation that boreholes permitted, brougnt on major cnanges :n land use 
patterns, the distribution of cattle holdings, and de facto rights i~ land. 
The introduction of ~~e borehole at once dramatically increased the potential 
for livestock development in Botswana, and posed hitherto unforesee~ challenges 
for ecologically sound resource use and equitable resource distribution. 

The boreholes permitted permanent colonization of the dr ie: sandveld of 
western 30tswana. Permanent ~ater allowed permanent ranching, and hundreds of 
~reholes were drilled in the 1930s, 19~Os, and 19505, not only in the sandveld 
~ut i~ the nardveld as ~el~. Eorehole ~evel=?ment was saen ~ct~ as engi~e ~~r 

the realization of the ?roteotorate IS fullest potend31 as a :Jeef-prcducing 
nation, and as technolog ical solution to ~~e c'/ergrazinq :ha:. ·...as :Jecomi~g 

··'·'0"" .~,.-, ..... ~.:..:.:l.~C:~.!S:'~g::t 13S0c:'~:a~ .~:.~:: !.!.=~ac:l -!:o::'s:.:'::; '::::~h=::s ~:". 
.. . 

f" _ ... - - • - - ... - •• :: - - - - - • 

"::: :~c~, :~"'! :=nv~~::~~A1. !c1.:.:::'.:n :: ~':~::::.:::;.; :~::::; ::-:~ :.;Z:~ .In'': ~:c.;Q~ 

lay simp1,! in the provision of :nore :Joreholes. .; direct effect: ·...as he con­
tribution by boreholes to :he. dramatic increase in :he size Ot :~e nat:ona.l 
herd, from 600,000 in 1940 ~o hearly 1.5 million at independence :~ :~60, 
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But the borehole had other im?lications. As boreholes were ex~ensive to 
drill, equip, and operate, their development ·... it~in the pd'/ate sector was 
typically li~ited to those who could generate tne invest~ent ca?ital, ~sually 

by sale of a portion of t~e herd, necessary to cover tne costS of borehole 
develo~ment. E'urther:nore, the production ad'/antages t:ta t borehole o·....ner sn it? 
afforded contributed to an increasingly s~ewed distribution of livestoc~ 

ownership. In the larger tr itlal ter ri tories, :nos t ne'... borehole de'lelopment 
was concentrated in ~,e relatively unset~led sandveld that, in cont:ast to the 
mixed li'/estoci( and culti'/ation acti'/ities of the cle:1sely settled harc'Ield, 
became al;nost p.xclusi'/eli' de'loted to cattle prcduction (Sc:1apera 1;'43: 2-19; 
Hitchcock 1980:3; Roe 1980:45). 

The p=ecedi~g has sougn: to trace the pre-inde?endE~ce ant~cedents to t~e 

framing of ter.u:e ?Olicy, espec iall:l ·... i th respec'=. to grazing land. Hisnl:l 
skewed ~atterns of cattle ~wnership, grounded ori9i~a:l! in t:aditicna1 scc:a~ 

relations, ''''ere preser'led and e:<acer~ated ,:-y t.'1e cumulati'le but di::erenda: 
effects of relaxed :nari<et restrictions, drought, and ne·... ·...ater-lifting tech­
nologies. ~ore i~?Ortantly, s~ewed ownersnip ?a::er~s contri~uted co c~e 

emergence 0: dif=erential li'lestcc:< pccd'Jcti.on st.:a:e'j:'~5, ,.. i~h Si7la.:':"~olde:s 

pursuing a :nixed crop/li'lestce.< str3tegy I t;,ei:: small ::a~:le :'1er:cs pr:.viding 
~ilk and a :col of drought oxen, and tne occasior:al ani:nal :or sale, ·...hile 
large holders come to produce pri:na~ily for the :nar~et. The widespread int:o­
duct ion 0: the borehole, par t icular 1:1 in ?re'l iousli' '.1:ide ::-de'/eloped 9 ra::lng 
lands on ':~e edge 0: t:le ;<:a:"a:lar i, asc: i::ed de ':ac::. :and cig~ c.s :0 c;,ose, 
c::tPica11.y marxec:-or ienc:ed .s tc<:~no i.ce.::- s, '...no uncer ::adl ::onal tenure la·.... 
already enJoyed 'Ji.c':'Jally exclusl'/e rights to oocenole ·...a:et' supplies. ':'he 
social, economic, and to a cer:ain exten t s?a :i31 d i:::e ::-en tia t iQns ':.oat ~"Ql'led 

bet''''een a predominantly traditional ?r6duction sec':oc and an e:nergenc, ent:e­
pt'eneurial, CQmmet'cial bee:-?coCuction sec:o: (·... i:.'1 5::ong :~es :0 toe ::oli: ­
ical and :ut\Jre ad;ninistrati'le eli':es) provides the essential political .:onc:e:<: 
to the :ra;ning of. ne·.... land teO'Jre pellc, dur ing ::~e ::cs :-i:1de;:endence era, ':.0 

which we new turn. 

4.2 The E~olution of TeL? 

Independence '""as seen :o:'lowed by ~:n~or::.ant changes in 2.and a~:ninis::a­

tion, refleccing t;,e new ::eedcm :or e:<?ression of t;,e clai::ls 0: na::Qna~ 

constituencies. ?acson has descri::ed :ne r:Jling ?Ol.i-=.:'cal leade::-snip L'1 ='0­
ts·....ana as representati'/e of "a coalit:on 0: :.ne ed~cac.ed, cat':..:.e-Q·...n:.:;g -=l.:':e 
corruni~ted ':.0 a p'o:;ramme 0: rapid econcmi:: ~,owt.... ~nd t:-Ie de'/e:o:;men: -'. a 
non-racial dewcc:a-:ic scate" (cited ~n ?i::a:= :'379:;:jj). ::1 l?Se, ?a::i3,:nen: 
passed t~e ~:i~al :and ;~t, ~nich provi=ed :~: ~~e ::ans':-=r ~: :'ar.c a~:'cca~:~:1 

func-:ions ::om c:::e:.s :0 :'le'.. adminis:.:a~':"·/~ :,ccJies, J:'.5::::~: La~d 3o.a:::s. :':-.e 
establis."::ue:1:: -:;f ':'.and ~oa!d.s =id :1CC i.~·/oll/e :.~e ::::n'/e:.s:.:;n~: ::'~s-:c::-4a::'! =:'~~l':.3 

in land. C~iefs ~~re :n :ac~ ~::=n :e:ained as ~emC~:5 and 3Gme~:~es a3 ~~a::­

:nen of :ist:i::t :.and 3ca:ds, and ::lei: :1<::·...oc-: ~: ·/:.:':'age :i.:::~cme:l ·... as 3:: __ 
needed ~o ad'/ise ~n :cca:" -:::Js::.:::mac·! al2..cc::at:'::.ns. :.a::d :;c::a::s 'J<::e -;Jean: ";-::-e­
t!~l~en:_1 :0 .:.e dc:n.lnl3c:a:':"/e .:oc~es; ::J ria'/e :~e :,~~e::..: :,t :::e :~~ljl3~:~ 

=- ~ .: .:?rocess:cna':' ana ac:n':' .• :3 tr a::: '/e :::e .. ----1 
:hat cnie:s, ~: ·...,as :~l~, c:Jul.= :1e'/e: ~rc'/:'::e. ::1 ~ ~a:~, ::~:",.3~, :'anc ::ca:-:s 
·,.Jere seen as a so:'J:i.on :0 ~er::ei'led ?roo:"e:ns,.J:'::-: ::~c.:::'Qna':" 3.':":::c~~:.::n 
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procedures, considered too inerf ic ient, ine:<act, and potentially unfair to the 
less ''''ell-connected or in£l.ue'ltial merober s of the tribal communi t:!. Loss of 
direct con erol over the land a 1.loca tion apparatus led directly to an e'len 
wider loss of influence of traditional authorities in the public affairs of 
the tribe, perhaps to the extent t:.hat certain functions, particularly in the 
at' ,1 of la'.., and order and local judicial matters, hav'a been inappropriately 
downgraded. 

Considerations of indi'lidual ties to ....ard, communit:!, and place toe" on 
less i:nportance in land allecations no.... :nade by professional':':! staffed land 
boards (civil ser'lant staff for land board cadres ·...er~ dra ....n from a 'Jnified 
local government :nanpower pool, ~nd were assigned .... ithout regard to tribal 
af:ilia~ion). ',olhile traditional land alloca':ior. pt:'ccedure had been ooth a 
legal and a territorial e;<pression of indi'/idu-31 rights, based u~n "insnip 
relations and dra',,," frem group r ignts, the inherent neutrality of land board 
procedures to these questions below the most general le'/el ef tribal me:r.oer­
ship ha'ie contributed to a sharp decline in residence and field pat:.erns 
reflecti'/e 0: gt'oup ties. One effect of this, though contrar:! to '",hat '",as 
intended by the rationale of the Tribal Lane: )..ct, has been t:.~ potential loss 
of an important institutional form, the local social. :erritorial association, 
for organizing and ad'iancing pUblic policy in the areas of resource '~se and 
land use planning. 

On a pol i tical ie'/el, t::'e ::' an3:er of t::'e ':',and al.'::;ca tion f'Jnct ion feem 
ch.i.eis to land ooarcis, cancel'/ed as soclall:! and :>ollClcall:r neutral admlnlS­
traci~e unics, had important i:nplica:ions to tne e~olution of Bots ....ana's land 
and tenurial p~licies. Of geeates~ i~po.rtance ~as the dramatic diminution of 
the real and potential ability of chiefs to use con::.rol ave: 1<::-,-: as an in­
st!ument of ·.lide! :'Oli tical influence. .;1 though :he gever:-.:nen t ·...as loac:--e ';,0 

alienate chiefs openly, it ....as cete::nined to convey ';,0 the pUblic an u~amDi;­

uous sense of '",here polot'er and au thor it:! ':'i:-:! af ter bde?endence. lihUe -::1(: 

chief's ad:ninistrati'/e res?OnsioilL.ies ·... i::h respec: to land '",ere transferred 
to land boards, t:'1eir less obvious but ultimately ::lore i:npor.:ane. preregad'/es 
to mai<:a land poliC'1 ·...ere no .... reser'/ed for t::e :1inister of Local Gover:unent :ina 
Lands and the Cabinet. ~he ~ri~al Land r.c: ex?licicl:l provides t~at en ma~~ers 

of ?CUcy, land ::loads '",ill act at t~'1e ~ehest of t:le :ni.1iste:, Lar,d pel.ic" 
then, became t:1e ·/irtual.ly e:<clusi'/e concern of -:he centra':' gove::1iT1ent. 

':'he ':'ri::,al Land r.ct of 1963 :or all intents and pu:::oses :esol'/~d a 
potentially ~=i:ical ?Olitical complica::io~ to the framing and even:~al Ljple­
:nentation of an:l future land ?Olic:l. The ?O·....ee :0 :nai<e land ;oli:::: ·...as ::0·.... 
clearly in the hands of central gcve:nment e':'i:es. And the ~and ~o~:ds t~e:::­

sel'/es provide: t:Je admini3t:ati'/e and ':n;anizational :ileans :oe i:::plemen':.ing 
polic:,. :'he :':=.':Jal ~and Ac: '..as a c:it~cal. :':1s::'..l.11en:. ::1 ::~:o::-3ing :':1s:.i':.'..l­
tional ar:ange:I'!1ts and ::hanr.e':'s 3,"-,a:l :::;m :·..1:al-~ased, '::adl':.:'~na:' ;::l:1:ees 
of. pcw,:, , to ....ard ::lcce::-,-sector ell :.es, ;;ossess lng :nere cos;no::ol. ~ ':an -=c:;neiili~ 

outlooks, and less tied ':0 const:ai.,ts 0: reci?cxi':: and sec::'a.l. ~ol:'9,a,::.~r. 

characte~iscic of :'eade:s~:.? :oles in cust:;ma:y 5c::ie'::I, 

~:. ..-.ce;encence ~., _=''J'J, :.~~ ::c~~:::::.a~ ::'1C :.~e 

adminis~=ati~a ~lites ~ere faced ~l:'~ :~o :na:or questions: rina: ~as :~e ?ro?er 
i.nst.i~ut::'cnal rela:'lonsni? 
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·...here policy ....as to be carried out; and "what rural development. strat.egy should 
the central gO'lernment adopt, considering limitations of resources and the 
ideological preferences of socioeconomic elit.es?" (?icard 1~179:2a3). The 
establishment of land boards ....as the ans ....er to the first quest:ion, at least 
in ~,e area of land policy. In terms of the second question, we have already 
traced ~1e broad hist.orical antecedents ':,0 tenure change to the evolution of 

"differential livestock produc:ion strategies, and to the ·... idespreac adoption 
of cleep borehole technologies by large stockholders, '",hich, in relatively 
unsettled sand'leld a:eas at least, ga'/e rise to de facto rights to areas of 
grazing land. Given ~1is broad background, what ....ere the contemporary, post. ­
independence factors ....hich contributed to the framing of land development 
strategy? 

Land policy ·...as the product of the interplay of a numoer of concerns, 
interests, and often conflicting national policy objecti·/es. At the risk of 
slightly oversi~plifying r;~~ essential concerns of the ?Olicy-ma~ing precess, 
most of the subsequent debate centered upon reconciling the preeminent goal of 
increasing national income through the progressi'le commercialization oJf the 
li'lestock sector '",ith t.~e desire to preser'''e opportunities for the ·./idest 
possible participation of the rural population in livestoc~ production. 
Inherent, ho....e'ler, in most of the remedies suggested for assur ing sustained 
and increased commercial production ....ere management practices and private costs 
....hich presented highly effecth'e barriers to the participation of the great 
:n.ajority of s:nall:,olders, and co t~ose ·...ho pursued :nixed iar:ning scrategies • .' 
One of tne moSt conslstently ad'/anced and event~ally :nost important as?ects". 
of tne land policy was to involve a shift in land tenure from common propert, 
grazing to exclusive rights of indi'Jidual or grou9 associations to specific 
areas. "?::i'latization" or "individualization" of land tenure in the grazing 
sector ·....as seen as a :1eCessdry first step to accommodate a numbec of la:gely 
physical improvements, such as fencing, and to create the conditions for 
improving range ~anagement and productivity on a sustained basis. 

Virtually all assess:nents ~ade of 30ts....ana's economic f~ture in th~ early 
1970s shared three, interconnect~d themes: li'lestod< ·...as the oasis of ':~e 

rural ecconomy, the :najor source of subsistence and cash income for tne great 
majority of the rural ?opulation: li~estcc~ represent.ed 3ots....ana's si:1g1e :nost 
Lnpoctant ex?Ort base, and despite the increasing relative cont:ibutlOn of 
:ninerals to national income, li'les:oc!< ?romised to prov ide a long-':.~r:n and 
·...ell-distributed source of ex;xnt income; and t:le star:,'us quo and f'Jture gabs 
to be realized in the li'lestocl< sector ·...ere t:,:eatened '::Jy an ;.ncreasingly 
degraded land base,· in large par':. attrlbutable to antiquated corn:nu::al tenure 
arrangements. ~ost obser'lers agreed that unless steps ·....ere ta.,,:en to correct 
the tenure proolem, Bots ....ana's valuacle livestoc~. base would ~e suojected 
to cyclic, drought-i:1duced fluctuations in out?ut, accom?aniec '=-'1 a genera':' 
decline i:1 range ?rccuc:ivity and ever-increasing :nald:st:~cucion of tne 
national herd. 

?erhaps the single :nOSt influential contribution ~o :~e :::mi~q ~t 1~az~~~ 

.oollc'l. ·....as a consult::nl"'!'l. uncierta.<en .:.n ':"3;2 0'/ econo:n.ls-::s ?ocero: C~amoers and. 
Ja'/ic :e,:,cman. ::nanced:::;,/ :.'ie :'ord :'oundation, :;.e cons ... ':'t3.1C·/ ~ad a :Jroad 
~andace ~o assess the :nain consc:aincs and op~or~~ni~ies ~~r :~:a: developrnen:, 
and ':0 ~a.<e recornrnenda:ions :or a compcehens~'le r'ural ::e'le:O?me:l: sc:a:as:. .; 
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key conclusion was that ·li~estock is, and will continue to be, the main basis 
of rural development in Botswana, /I and the central, unresolved issue ·....as how 
to ·achieve production on a sustained basis, that is, how to ensure that the 
two main natural resources used for livestock--pasture and ·....ater--are not so 
depleted as to res trict production in the fu ture· (Chambers and Feldman 1972: 
55). The resolution of a nwnaer of SUbsidiary technical and economic issues 
constraining sustained li~estock development was considered ·critically depen­
dent on evolving ne'~ methods of land tenure" (ibid.). Before needed pasture 
management practices could be adopted, certain institutional arrangements which 
governed access to land must be re=or~ed. 

We believe there is an inherent contradiction between the present insti ­
tutional structure of private herd ownership, communal land control and 
the sustained development of ~~e li~estock industry • • • • The introduc­
tion of pasture ~anagement requires generally that those responsible for 
the cattle are also responsible for ~1e 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 responsible organi­
zation (ibid.:57). 

Chambers and Feldman were not insensitivo! to the imclications of tenure 
conversion in commu:lal are~s upon smallholders. l "Such' cnanges have major 
implications, particularly in terms of income distribution =.nd Op9o.r:t~ni ties 
for increasing herd sizes· (ibid.). Small farmers would have to be organized 
into viable production units, ?e:baps on the ~oCel ~: a =~int st=c~ ~=~pany "::1 
which each member has a right in share proceeds but does not have any individ­
ual :ights to any ani~al· or through group ranching arrangements, whereby in­
dividual herds are managed collecti'lely, with stoc:<holders covedng costs in 
proportion to the size of their holding ·,.,hile retaining mariceting and oth'e: 
prer09ati~es. 3ut unless some means of cooperation were found :or smallholder 
participation in commerciall:! 'liable, restricted tenure, pasture unHs their 
survi~al in an increasingl:! competiti'le, more costly, and restrict.ed access 
production system will, in the long run, be doubtful. 

If such institutions do not emerge then the long-ter:n participadon in 
the livestoc~ indust:r:! by small nerc o''''ners '~ill become increasingl:, dif ­
ficult. 'I'li thou t such co-operat. ion '.he na tional herd ·,.,ill oi '/ ide oet·....een 
the expanding, ~anaged, large herd developments, and stagnati:1g, suosis­
tence-based small herds maintained on progressi'/el:! reduced past'Jre re­
sources (ibid.: 59) • 

T~at the ?Otentlal for ·... ides;Jre-:.o alienation ~f smallnol::ers ::om :'J:~t'e 

income-earning opportunities was al:eady evident in current tr~nds did ~ot go 

::: ~=:::'~"tJ "':~.l~-::.:'~e': '::::=:':;e:, ::~~"ce:-:; ..l ..c .;':_":'~.d:1 .:=~;~..;~e'.: .:.~~: .: 
:ninimum herd size of 50 :,ead ·...as necessary. ;:·...0 hundred head ·..ere needed :::0 

r:nance ·....ate: and fencing improvements necessar:y :or past'J:e ::lanagement !.Jnits 
(or r:anch operations) (1::)73:59). 
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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 has been to 
provide cheaper water to fewer, bette: of: people, while squeezing out some of 
those with sraaller herds, forcing them to move to the already overgrazed areas 
near communal ·.ater supplies" (ibid.: 117) • ?=oposed tenure changes, in the 
absence of safeguards and rerjis tr ibut ive mechanisms, would undoubtedly lead 

, to widespread landlessness, and in the absence of readily attainable income­
earning opportunities in other sectors of the economy,' widespread rural i::lpov­
erishment. Por these reasons, Chambers and :'eldman argued for a "balanced" 
approach to land de'/elopment, in'/olving trade-offs bet·....e~n maxi.mizing income 
through creation of larger, more efficient herd sizes; improving management 
practice through tenure conversion and associated technical improvement; and 
maximizing income distribution, by promoting smallholder par~icipation in 
large-scale ~entures, and by' redistributing rents generated by leasehold 
operations to those unacle to participate (ibid.:123). Chamoers and Feldman's 
recommended land policy rested u?On t~ basic principles: 

••• the identification of individual stock-owners or of groups of stock­
owners .... ith exclusive rights to par~icular land surfaces, (ibid.) and, 

That ·...here'/er ,an indi'/idual or a syndicate acquires excl'Jsive grazing 
rights, the tribe and community as a Whole should be compensated (ibid.: 
125) • 

Another :~pc~~~n~ =~=~~enca::cn ~: :~e :~~ube:s 3~C ~=:~~an : =,;:or: ::~a: 

became a key aspect of government strategy was the notion of land zoning, 
initially involving ~~ur =a:egories (ibid.::3J-J~). 

1)	 Reser'/ed land 'fiould oe areas cur=ently not utilized, to be set aside 
for future use, and reclassified among one of the followi~g categori.es. 

2)	 Commercial rancnlng areas ·...ould be areas unsuitablf! fcr arable ?ro­
duction. "Tenure ,..ould be leasehold, ·"ith paJ11lent of a rent, and 
ranchers ....ould be eligible for ~ational Development 3an~ loans" (ibid.: 
134) • 

3)	 Mlxed far~ing areas ~ould have a high proportion of la~d sui~301e for 
crop production as ·...ell as smallholder li'/estoc:'< ?roduction. ''':'enure 
....ould be leasenold, perha?s ~ith payment of a re~t ~nicn ~lgn~ be suo­
ject to a rent-free 'allowance' of a certain s~andard acreage :oe each 
household,· 1. e., tha t area of land necessary to SU??O' ~ subs is :.ence 
production (ibid.). 

4)	 Communal grazing areas ·,."ould be areas near '/illages reser'/ee :;:;:r: 
communal grazing or coo~erati'/e t'anC:les. "':'enure ·...ould '/es: i.:l ~':::JI':?S, 

·"ithcut pai'7ilent 0: rene, and ·... ic:l 5uosidized ser'/ices d~d b9'J':S." 

Louis ?icard, in nis cetai:'ed :3 tudy 2 of ~1e rela:ions.~i? :::e:·....ee:: :!;<~.3­
triate ad'/iscrs and ac:ninis:,ati'/~ ell':.es in t.1e :::::r:::lula::'cn ::>: 3ccs .....a.1a' s 

2. :.ouis A. ?icard, "3ureaucracs, :at:le and ?'.:c:':'c ?c:'ic:!--::'a~c 
:~anges in 3ccswana," Comparati~e ?olitical Science (~:'n':.~r, :saG). 
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grazir.g policy, argues tl1at tl1e :nab outlines of that policy had in :ac~ 

already been deter~ined'and enunciated in a Governmen~ ~hite ?a~er3 pUblished 
in ~~rch 1972, a year before che Ch~~bers and Felcman mission. 

By 1973, (and previous to the Cl1ambers and Feldman :oission) ?olicy direc­
tions had been set, though nuances of policy remained to ce fleshed out. 
Of the three choices a'lailaole, t·...o '",ere unacceptable politicall:!. ':'he 
first choice, radical redistriouticn of the land and a retention of ccm­
munal land ;Jse ....as unacceptable to the nation's sacio--=conomic eli:e. 
The second choice, rapid commercialization of all land · as ,;:oli:icall:! 
unacceptable :or :he ~ast :najorit:! of rural 3at3~ana ~ho ere tne corner­
stone of Democratic Part:!. Supl;ort. Government',s cnoice in tne short rlJn 
~as to maintain ~~e status quo'in areas close to ~~e major ~illages ~hile 
providing for com::lercializ'ation of land in the ·...est" (?icard 1980:l7}. 

Commercial interests ~ere elite interests, and Picard's central thesis :5 
that the polic:! as framed bore little real political commitment to income dis­
tribution, or· for that matter to range conser'lation, but ~as rather concerned 
..,ith the creation of the legal frame ....ork .and the extension of financial assis­
tance necessary to advance essentially commercial interests. "At the heart of 
the ne.... polic:! '~uld be the creation of commercial land" (ibid.). What govern­
ment thinking had lacked and the consul tants had provided, ho·...e·,er, '",as ·..oat 
?icard characterizes as a "rhetoric of policy" necessar, to sell an esse~:iall: 

commercially oriented ?Otic: to ~ ~uch ~ider :oli~ical ~onst:~~enc:. 

In May 1973, government issued a res?Qnse to the main recomme~dations of 
the C~aci.:~r.3 and 2ald:nan :a~cr:. :;c'le.r:unen:., ?t'ec:~ta~:':!, ac~epced ~"e :ec­
oaunendations for fencing and granting of exc1usi'le r isn:s co "i!idi'liduals or 
groups prOVided nobody else has ~alid claim over the areas the:! ~ant to fence 
and can support their clai:n ·... i eh e'lidence tl1ey ha'le used ~ne ~and in rece!i: 
years, or have the ca~acit:l to use e!ie land i:l the ::.lture" (30ts''''ana 1,373:6, 
citad in ?icard 1930:19). 

!.- addi~ion, government .1lade t·~o o~~e: prOVisions. :':':st, :-encing ·.."as 
also :0 be al.:.o....ed to a li:ni::.ed extent in tl1e cCr:l.'1lunal areas (near :!ie 
major 'lillages) by syndica ees as ·...ell as by. -:>l:he~ groups and Qrgani za­
tlons. Second, t::ose '",ho leased ':ommercia1 land ·...auld stEl::e al:'::wed 
to ~ee? a certain number of ca:.:.le :'n :he ccmmunal areas. C~a::tce:s and 
Feldman had aqued ':.::at t~ose ·,..ho leased ccmmerc:al land should :;e re­
quired to remove all of tneir cattle except t:lose :;crro·...ed ='/ o'::~ers 

(mafi3a) :rcm the communal areas. ':'he f/hite ?a;;er -:>: un en the ot!ier 
hand in effect ga'/e ·...ealth: cat':le o ....ners t:-.e ::'~3t c: ~ct:.:i s:!3:e:ns 0: 
grazing (?icard 1380:20). 

As '~uld be expected, ':.l1e language of t:;e :or::lccmi."(~:;C(ler:1;ne~t :';:-.i.:€: 
?aper desc:ibi!ig tl1e ."le·", graz:'ng ,::oli::y '",euld adept '::'.~ ::oe:cr:"c -:>r :;a:'anced 

3. Gover:"..:nen: 0: =o~.s'Nana, .\finis::!~: :i.,ance~~,c :e·_·~l.c;~le:ic ?:'a~n:.~g, 
·~L::31 Je'lelcp:nen: !on Eotz·...ana,· ':;o'ler:it:len: ·,,;r,:'~e ?a::e: :;0, _, ::l~:::ecg:3:;:-;e-:: 

(Ga~r~ne, ~arcn :372). 
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and even-handed development pt'ovided by the consultancy report. T~e real 
measure of commitment to a balanced policy is to be discovered in an assess­
ment of its implementation, to which we can properly turn only after a brief 
description of ~~e official policy document. 

The policy was to have three aims: "to stop over-grazing and degradation 
. of t~e veld; to promote greater equality of incomes in rural areas; and to 

allow growth and comraercialization of the li'/estocl< industry on a sustained 
basis" (GOB 1975: 1) • Existing problems of overgrazing and low output are 
attributed to tne comraunal grazing system. The policy paper opens ·... it(1 ref­
erence to a recent speech by the president. 

Under our communal grazing system it is in no one indi'/idual's interest 
t:o li:llit the number of his animals. If one man takes his cattle of:, 
someone else moves his·own cattle in. Unless livestock numbers are some­
how tied to speciHc grazing areas no one has an incentive to control 
grazing • •• - (ibid.). 

Exclusive tenure is seen as only the first condition to the creation of more 
productive ranching enterpr ises, to be managed and ·improved along Minis try of 
Agriculture guidelines. 

All that is needed is some fencing and some ?ipi~g 'Jf 'otlater. :.1:':C ':~:1 

carry more cattle if it is fenced and watered than if it is open. prop­
erly run group and indi'lldual :' anc:~es ~.an c.a: ='1 t:.... ica :is ::lan:! ::ead :15 

under uncontt'olled grazing. The "improved system also provides mor:'c: in­
centive and :nai<es it easier to build fi:ebreaks and control ':ela ':ires 
( ib id. : 5) • 

According to the 'fihite Paper, the present system "is a f:ee for all," and 
proper herd management and sustained land use practice will follcw onl:! where 
stockholders are "given complete control over the areas where they g:aze thei: 
animals" (ibid.). This characterization of ~~e existing system as essentially 
beyond repair, with but limited potential for improvement, appears to exclude 
government action, at least in terms of T~?, for improvement of gt'azing prac­
tices in the communal areas themselves. The ?Olicy, in its provision for land 
use zoning, adlllits that communal zones ·.dll have to be retained, but suggests, 
·Until stocking rates are brought into line ~ith carrying capacity of tne lane 
in all communal areas, it will be impossible for far~ers in t~ese areas to ma~e 

any, real progress" (ibid.: 7). The policy provides for tne di'/icing of g::azir,g 
areas into three zones. 

1)	 Commercial ranching areas, where tr ad i :10na1, communal :' ights ·....oul.:i 
be alienated, and groups or indi'/iduals '""ill be gi'/en exclusi'/e :lgr.tS 
to specific areas of grazing land. Leases ~i_l b~ granted, ~i:h ~p.n~s 

accr~Jlng to .l.ocaj, aUtnOr1::es (land ooares). A.l.':'ocat:cn ;:041:'/ ?:,o­
'/lees :,1a:: commerc:.al. areas "are not ::lean:: ·;,n1y :or ':ne .arge l:'.d:,,'llc­
ual cattle o'...ner," but :a:her, ":'i:'st prioc:'t'l 'Ji-_ be to ~e_? ~rou?s 

of smaller owners to .run :o~~ercia1 rancnes· (io:'d.:o). 
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2)	 Communal grazing areas will be essentially those areas presently 
grazed near villages and in mi;~d far~ing areas. Here tenure will not 
change, and the policy provides no communal program beyond the ratner 
vague suggestion that "we must find ways to teach people better manage­
ment and how to solve the problem of overgrazing" (ibid. :7) • It is 
hoped that the movement of large herds to commercial areas will bring 
about a decrease in grazing pressure in communal areas, but there is 
nothing in t."e policy to restr ict large holders from l(eeping herds in 
both communal and commercial areas. 

3)	 Reserved areas are a third category, to "be reser'/ed and guaranteed 
for future use by those ·....ho have only a few cattle at present," as 
well as for wildlife, mining, and cultivation. 

Part V of the policy dccument rougnly outlines planning procedures for 
land use zoning and allocation and for the granting of leases. Zoning is 
descr ibed foremost as a means to assure continued access of smallholders to 
sufficient communal land to meet subsistence needs. Commercial zones would 
be deli~ited only after sufficient reserved lands to meet future smallholder 
requirements were identified and set aside. ~urthermore, land boards were to 
establish maximum indi~idual herd sizes ~er~itted to remain in communal areas. 
~oldings t.'at exceeded the limit "should-move to co~~ercia~ areas" (ibid.:ll). 
New, privately owned boreholes would no longer be permitted in communal areas. 

The primary objective of granting long-term leases to stoc~holders in the 
commercial area is to ·~iv'! ~he securi~y of I:enure ~ecsssar: :~r ':he ':.!:~:'~g 

and granting of loans and for the introduction of improved management systems~ 

(ibid.:14). Lease rents would "ensure. that :~c31 Ju:horit:'es :ecei,~ a :et~rn 

frol'Q those who acquire the privilege of exclusive use of tribal land" (ibid.: 
15) • 

4.3 The Search for Smallholder Livestock rolicies Under TGLP 

Though various official policy statements have ascriced range conser,ation 
and improved income distribution as important goals of the Tri~al Grazing ~nd 

rolicy, it is preeminently a program to pc-omote cee: oucput oy ·....ay of. more 
efficiently operated, large-scale ranch enterprises. In the course of ?rogram 
implementation, conservation ana equity objectives have consistently 9i~en way 
to production objectives ·....hen decision-mai<ers ha'/e judged chern to be in con­
flict. At the heart of the policy is a model of efficienc, commercial bee: 
production, represented by a :enced ranch of about 6,400 ha, '''ieh a ;nore or 
less standard package of ranch infrastructure, including at least one ~orehole, 

internal '",ater ret iculation, ?addocxs, bull and 'e/eaner pens, and :irebrea~.s. 

rrofessional ranch managers ~ould be trained at a government training center. 
aents would be cnarged :or ~~e exclusive, _ong-term lease eignt to the land. 

The lease .1llghc inclUde provis ion for stocl< l:':ni :ations, set to proper 
stocking rates. rAans for ranch de'/elo~men: ·"'ou..d ~e a'/ai'ab_e f:om '::le ~la­

~~onaJ. ;e'/e.i.opment ~a..'1.o(. 1'\ ,;\ajo: ;o:~~.jn .jt :.1e '::',1Qnc:.a~ ;os~.s Ot ::1e :(i;:'; 
",a~ ?COvl.:ec c,'1 :I ,,(.jt·~a =anj( _oan aaml.nlSterea 'Jnaer t.1e 3e'3:'3 ac ':.ie Secane 
Livestock Ce'/elopment Project, '''hicn ;jegan in 1977 and is schedu_t!d ':.0 end 
in 1985. The project extends ~credi: for t:le de'/e_c?ment. of 'Jp to too :G~? 

ranches in the areas :ones 'commercial, I ~n addicion :~ ?ro"idi~g :;Jncs :or 
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group ranch development, tre~ routes, livestock related research, and for 
ranch manager training- (Carl Bro 1982:(3) :28-29). 

The model ranch envisaged by t.1e ?Olicy ·.... ill support a herd of at least 
500 cattle (400 livestoc~ units), considered the minimum necessary to generate 
an offtake sufficient to finance prl'late '",ater development and other ranch 

. costs. That there were fe~ privately held herds of that size outside of the 
small (but economically important) freehold production sector did not discour­
age project planners. SUf:iciE '.t scale of operation '",ould be acnieved by 
amalgama tion of smallholdings into larg'e herds on group ranches. Large1y 
negative eX?erience with pilot group ranches 'Nas becoming Known to projec: 
planners only during t.1e final stages of TGL? design. 

Virtually from the time ..,f the for:na~ announcement of the ':'GL? as gO'/e:':1­
ment polie], planners and policy-ma:<ers have been concer:1ed ''''ith the. proolem 
of how to extend assistance to small stockholders '.... ithin an ov-a:all policy 
framework oriented to the commercial sector and attendant assumpt~ons concern­
ing such things as scale of opera '::ion and managernen t pcactice. Eventually, 
many came to rea1ize that the model of the leasehold co~~ercial ranch was not, 
with rare exception, a realistic c:r appropr iate production :nodel given the 
overall land and labor use strategi~s of rural smallholding households. ~lew 

policy paths were charted in the areas of extension and farmers' organizations, 
land use planning, and cooperative resource management that took more realistic 
account of real ~rld cons:raints and bui1t upon the :essons of past mista~es. 

This secticn examines some of the major efforts at smallholder livestoc~ 

development in communal areas u~derta~en 3:~C~ :~75. ~~e ?a~e: :OC~3es on ~cw 

new policies and strategies have dealt ·with the ove:arching problem of improv­
ing the management of pastur~land under circ~mstances of co~~unal land tenure. 

The Envi:on."aent of Smallholder Production. ;;'hat is the envirorM~ent i:1 
which smallholders of livestoc~ de'/elop their economic strategies, and how does 
this affect t~e applicaoility of TGL? prescriptions? 

National data on the dist:i;'ution of li'lestoc:o< :101dings reveal a highl:! 
skeINed patter:1 of ownership. .\3 indicated in the follo'",i:1g taole, in 1.980 
about 45 peccent 0: :ar~ing households owned no oc fewer t:1an :0 ~ead of ca:~le 

·....hile an additional 34 percent held bet.'Neen 11 ancl. ~O ~ead. Onl:! 21 percent 
of farms held ~oce than 40 head of cattle. As suosequent data wi1: i:1dica:e, 
the approximatel:! 80 percent of farm::; holding fe'Ner ::"'Ian -10 head of cattle 
pursue U'/es toc,o< .pcoouet ion s tr a teg ies :hat do not con':or:n to th.:l p::cduc:lon 
behavioe required :or '.... idespt"ead adopt ion ot TGL? peese: i?t:"ons. Ta::>le ~.1. 

reveals th~ t"elationshi? bet·...een i:1creasi:lg production of food creps and in­
creasing herd si:e. 

rl.s ·...ould ~e expected, the freehold, Ot" ::omme::c:"al. sec:or, su?p~ies a 
dispcopot"tiona:e share of ;nat":<e t of ::aJ<e. 'tio i1.e ca r: :le h~ld ~y ccmrnerc ~a.l.. 

~nc:e:pr loSes :epreser:c:ed accuc: .:.:5 ::ercenc: of ,,:le ~ac:;.or.a':' :1er.:i ;.n Bot) / a::ou:: 
.33 ;et"::ent: ot ;~oss ·:a:::.~a sal.es ·"er~ d':.:::':Ju:.a~le :0 ::::e ~orruner=:.aJ. 3ec:=::. 
~lonet::,eless, :~e ::Jcal :nar.<e': S.1ace of :.1e so-call.ed ::adi:iona1 sec~oc !os 
i~pressive, and inc:easi:1g a: a ~a;'::l :a?id rate. 
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TABLE 4.1 

Relationship Between Cattle Herd Size, Average Area Planted and
 
BaJ:vested in Food Crops, and Average Number of Sma11stock Held,
 

Traditional Far~, 1980
 

CA'rl'LE AVERAGE AVERAGE AVE.RAGE 
BERD FARMS HECTARES HECTARES SMALLSTCC;( 
SIZE Number Percentage PLANTED aARVESTED HELD 

0 22,300 27.9 1.7 1.1	 4.3 
1··10 13,800 17.2 2.6 1.9 5.6
 

11-·20 13,200 16.5- 3.8 2.89 6.7
 
21-30 9,100 11.4 3.9 3.1 11.5
 
31-40 5,000 6.2 3.7 2.6 12.8
 
41-50 3,500 4.4 4.5 3.7 11.4
 
51-60 3,000 3.7 4.0 3.1 18.3
 
61-100 4,700 5.9 4.9 3.6 20.9
 

101-150 3,000 3.8 6.9 6.1 2a.3 
150+ 2,400 3.0 3.8 2.8 20.4 

Total 80,000 100.0 3.2 2.4	 9.5 

SOURCE:	 John G. Litschauer and William F. Kelly, The Structure of Traditional 
Agriculture in Bots·...ana (Gaborone: :.{inistry of Agdculture, :'eoruary 
1981). 

In 1980, gross sales by the traditional sector accounted for 190,000 of 
the 287,000 total animals sold. Thus, the traditional sector accounted 
for nearly two-thirds (66.2 percent) of the gross sales of cattle in the 
country during this period. When these sales are placed on a net basis 
(i.-!., purchases are deducted from gross sales), the traditional sector 
accounted for just over 73 percent of total net sales in the country-­
149,500 of 205,000 animals (Litschauer and Kelly 1981:10-11). 

Average offtake for the national herd during the years 1978, 1979, and 
1980 is an estimated 9.0 percent: the traditional sector had an estimated a.1 
percent of.ftake, compared to a 15.6 percent rate for the commercial sector. 
(Offtake is calculated on the basis of gross sales plus horne slaughter minus 
purchases, divided by ending inventory.) 

A close examination of livestoc~ ownership patterns reveals a typology of 
production orientations that li:nits the "corrunercial" management styles :;0 the 
:oho:': ,.,it..~ ~: _~.as~ ~O :'t":c ::t?~=:'':'':';l ::':OC! :;:an j~ .~aac ~: :.:1-:':::. :"':'::5c::~~e~ 

lnc :tt!l:'~· ~3·'i!1:~ ~ ::..-=:~1.~ ':~·?c!..;;~· :: ;::=c~t:::".:n .j: ~';~::l'::'=~, .:aJ:c ~;,~~ .l:l 

ana1ys is of ltd iiferent: :3 hed cattle holdings, a'/erage c:op areas planted and 
ha,~ested and average smallstoc~ holdings" (1981:iii). Households are classi ­
fied among three groups: 



1)	 For the smallest farmers--those with 10 or fewer cattle··-primary empha­
sis is on cro; production. However, as a result of input constraints-­
whether draft power, capital, or other--the average hectarage planted 
measures from 1 to 2 ha. Smallstcc~ holdings are at best a peripheral 
production activity_ 

2)	 For medium-sized farmers--'",ith from 10 to 40 cattle--there s~ems to 
"	 be a definite indication of :nixed production acti',ities. Hectarage 

planted, on the average, may range from 1 to 7 ha, and tne number 
of smallstoci( held becomes :nore important in the overall production 
picture. 

3) For large traditional cattle farmers--'''''ith more than 40 cattle--t:1e 
production picture may be either specialized or mixed. ~ significant 

number of far:ners in this size range plant little or :10 c:opland. 
How­

ever, when' crops are ?lanted, the area planted tends to be larger than 
in the previous two farm-size groupings. ~t least a portion of '::1i3 
increase may be du~ to increased caprtal holdings and/or management 
skills. The number of smallstock held by this last group also tends 
to be larger than ~,ose held by the smaller farmers (ioid.:25). 

Carl Bro Consultants, in reporting on ~,e first ,ear's findings of an ex­
tensive study of livestoc~ ~anagement and ?rcducticn in ccmmunal areas (1982), 
suggest t~at ~i;he: ?roduc':::"li~1 ·lal.~es =::f ~ct .5t:or.g:'."l :;:or:ala:a iot'1.::l .:..:;c:eaS­
::1g ~erd 3i:e, at :=a~t ~incns ~er=s ~el~ ~n ~cmmunai areas. 

The picture which emerges from the ~anagement Study at this stage, roughl, 
a year since its inception, is one of great diversity among the herds. !t 
is in marked contrast to the ord~z:li' patterns ·.hich appear i:1 the taoles 
of statistical studies. E'or example, the Ag=icul':~ral Statistics Report 
for 1980 . (Table 21) shows a strikingly close inverse relationship between 
herd size and ClOrtalities and also bet·...een herd size and calving rate. 
Our own sample exhibits no such correlation, her:: size being out·....eighed 
in its influence by other factors some of which are apparen~~i' accidental 
and some directly related to h~~n !allibility (Carl 3ro _982:4.23). 

Thougn the study sample ·..,as small (17 herds totaling l, 200 head), there 
appeared to be no correlation bet·...een herd size and mortalities, or bet·...een 
herd size and net herd increase. Calving rates were found to be considerably 
better than the 47.3 percent rate "mentioned by the Animal ?:oduction Research 
Unit (AFRU) as the .10rm for cattlepost herds" (ibid.:4.56,.. :10st significant­
ly, increasing herd size "seems to act more as an enabli~g than a de:er~ining 

factor. The large herd owner is able to spend :nore (ee ~is o ..... n ti:ne, labo:, 
money, etc.• ) and demand . ess (of mil:< and dra':: ?cwer I of nis nerd c.ian cne 
small one" (ibid.:4.52). ~any srnallholcers '''''ishing ':0 i:1crease their :ieras 
to a le'lel that provides a good team of draft oxen, ?er:nits a cegular, .:iUS­

-:3i~.!b:! ~u:?:J.3 :~: l~a:,(.!:, Jnc pr":'/i:e;5 :=a~ona=.:.~ !S3\.::.l~C3 .;:. JoJ:·::'·,·:'~; ..: 
2 ..... l-.- J •• -·r.:ll..,s,J/-f'! 4'\~ac~-" " __ ",,... -'n,.."...· .. ·-:a·· ."-"."t...:: '~r.,.:..: ... -_ ••• __ L.:C; ••• 4 •••• _ .. __ ••• ., w_=, --J .....__ .. _ •• __ • ~ ••••• :i •• w ... _ ••..,- .". -~ -- ••.... ~t..; 

head. nerd gro..... th during ':his critical ?hase must oe sucs~dized ~y t~~ :armec, 
'"hich typically requires household labor ;i1igtatlon (of:en ~'1 tne male house­
hold ~ead). The resulting lacor shortage de::act3 :rom cne at:ent~on :0 ~e:d 
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management needed to sustain the desired growth rate, especially durbg the 
calving season. Most smallholders (and especially thc:-~ owning fe'''er than 20 
head) find themselves tottering ~et~een marginality and possible self-sus~ain­
ing growth, though -it seems t~at a combination of management facto,s, econcmic 
pressures and natural disasters tend to erode the viability of t~e small nerd" 
(ibid.: 4. 77). 

The important poin: is that a herd below a certain size, preliminarily set 
at 20-30 heads, is difficult to manage ~ell, because it cannot provide its 
owner with enough to live on; therefore, ~e tends to maKe excessive de­
mands on it, and he usually lacks the resources to care for it proper:y. 
It is a vicious circle, a poverty trap, in which men and cattle are caught 
(ibid. : 4. 78) • 

The Carl Bro study provides an e~tremely useful ~del 0: the evolution Ot 
management strategies through the f~~ily life cycle, equating age and general 
social and occupational status of the male household head and stoc~owner Nit~ 

changing herd size, lacor I~se, and investment and management st:ategies. Dur­
ing the "early phase" of famiJ.y and herd development, interest is :oc:..lsed upon 
maintaining at least a ~odicum of herd growth in the face of the ~inds of high 
consumption pressures :::ommon to supper ting growing households. For many the 
aim of herd accumulation, bought at- ~'e price of yea:s of austerity at heme and 
savings from migrant '"ages, is e'/entually to leav~ ?aid ~mplo~r.nenc :nd ':etu::1 
to the r:'Jral homestead. 3y ~ge 40, most ::len ha'/"! !.os: '=~e s'==~ng,:~ :-::r ~ard 

labor and are looki~g to return home permanently. "For: this to be p05siole, 
they shoul:! alr.eady h3'1~ laid :'-'1e ~asis :cr :~,ei: l;'·/el::'::ccd, ~~d ::;:: :::e ~a­
jorit'! toe possession of an adequate herd is the only feasiole basis for an 
independent li'/ing" (i:Jid. :4.33). 

Those herders ·...00 enter a ":nature phase," '1ery rougo.l.:f de:inp.d 1:1 tbe 
study as that group which can secure an "indegendent 11'1i:1g" f:cm their herds, 
at present constit~te a small :ninority of herders. ~an:f aspire to this status, 
and, once achie'/ed, t.he herd owner :nay adopt a "t::aditional" or a "commercial" 
production style. But the orientadon adopted--cradi::ional or corrune::cial--is 
less a :'Jnction of actual herd :nanagement pr:act:'ce (:rom t::e ?Oint of ',ie'" 0: 
cal'ling rates or: herd str~cture) tnan a mac:er of '''illingness to :na.<e expe.,di­
tures on li'lestoc~ inputs and to ~ake planned 3nd :ai=l, regular :nar~et sales. 
Commercial herds ~ave a higner of:ta~e c~an t::ad~tional nerds ~ot =ecause po­
tential offta~e (i~ ter~5 of compa::ative herd gr:o~th) is significantly greater, 
but because co~~ercial herders are pcedis?Csed to realizing a hi;ner proportion 
of ov;~::all income f:=..r.l :nar:.t;e: sales than ,ue t::oadi:iona1 he:ders. :Ohe study 
draws an instr'Jcti',e distinc~ion bet·...een :::,e pcot1uc:.ion or:ien':.a:i..::Jns held oy 
"traditional" and "commercial" herders in t:1e nonf~eehold sec':.or. 

Moreover, the pr:cduc:ion of ca:::1e 3pec.!.ficalli' for :::e :nar~e': is a sub­
sidiary aim to the pr:ov:'sion of :nil:<, cnugnt po·"er, :.egadi ca:::le :oe 
3 sonls ma::::'.age IOC ~t/':!~ ~ sacon::: '.J:'':~ ~~C :::a -:'.-me':". ~ :::·;c~ -:: ',,'!.~:.::-'l 

aqabst ':he -:::ominq "J: "!'l:'':' -:a'19. ':;,~ ,;oc'. .'l.!. S':.'l~.C:3 ~=:scc!.~::er.::. 'J;.:::; '! ~.:.2. 

estaolished :le:d, :;,e aoi:'i::, ':.0 ,le':'? ?eople '",~::. ':'cans 0: C'.3.t:::l.e ' /"len 
::hey are in need and :::;P. stleer ~el:gh:: 0: o·",n~.jg ca:::l.e. :One aoi':":::t :0 
select one or :nore ani::lals tor sale '"i::hout si;nific3n:2., reciuci~g ::.12 
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herd's capacity to provide for t:'ese needs is also valued, but that is 
the function of stocl( 'lihich are surplus to inunedia,te needs, not of stoct. 
reared specifically for the purpose. Cn the othe~ hand co~~ercially 

oriented herd o·.¥1lers are those '",ho are ?~epared tQ :;pend :noney on their 
herds, both in ter:ns of capital invested (e.g., breeding stock, bulls, 
boreholes, etc.) and of recurrent costs in the expectation that they will 
reap the benefit financially and in ~,e growth of their herds. They often 
share the objectives of the traditional own~r, thus e:1joying sccial and 
aesthetic as well as pecuniary rewards (i~id.:4.aS). 

. ... ..TGL? failed to incorporate the circumstances and logical ::n9_1ca ~lons of 
smallholder li'lestcc~ production into its prescriptions: 

1)	 LivestQC~ croduction orientations among s:nallholders are diverse 
and utilize livestock as inputs into the :ar:ning enterprise, fQr sub­
sistence, consumption, a deposi tory of sa'l ings, and as a :na:i<etaole 
commodity. Herd ~nagement styles are for the :nost part not consistent 
with t.1e co,7l.':1ercial :nodels posited b:( ':'CiL? ':'his has im{?l.ications to 
policy assumptions concerning the '",illingness or ability of producers 
to incur the ~ind of capital or recurrent costs envisaged by commercial 
models, and to ado{?t t:,e ~inds of herd :nanagement strategies r~,=om­

mended to maxi:nize beef production. 

2)	 ':'he :'GL? :anC:l :nocal is a rat~er idealized ce'/e:'opment ?aci<age :.ha: 
a priori requires relatlvely nlgn levels 0: co~~e:cial ~f:icienc: 

wnic:l are necessary to :inance t~e ca9ital improvements, ~hich in t~rn 

.' 'promote the desired higher ':lee: production le·l~ls. In fac~, the ~co­

nomics of commercial beef production on the TGL? ~el :nay neve: 
favor the ci:cums:ances o~ the smallhol:e:, i:'lso:a': as it is generall.:t 
agreed t!1Co:' holdings under lOa head cannot aC:lie'le t~e eCQnomies tQ 
finance private water developme:lt and ot~er i~p~o'le~en:s necessar:t :0 
ach ietllng the :neasure of land and herd :nanage:ne:1 t con :rQl t::a t ·...ou.:.d 
:nake commercial procuctiQn viable o'/er t~e long :'.1l1. 

3)	 -The distinction dra·.¥1l ':let·....een 't.:aditiona';" and 'commercial' 
herd o'.,;ners a:"O..L.leS :note ~:::> t~ei= J1e:~ocs of :nar:age,i:en: a:1d ~o :~,ei: 

planning of sales ':.:,an t.o their a':t.it.~des to·...ards t.:ie mar."et: as sucn 
or to their le'/els of o:=ta,~e" (Carl 3ro 1932:·L38), Smallnold':!:s do 
not consider the :naritet '..lni:nportant. ?.a:her, t.~el' are cons::ained from 
producing exclusively :Qr ~'e :nari(e: ~y acne: de~ancs on tne here, and 
by tne fact that small nerd siz~ precl~des realizing mere :nan a small 
fraction' of total income :eqlJ:rements f:om ca~:le ~::cdl..:c:icn alone. 
Small scale and t:1e dis?ers:on of :.e:d 'Jses t.hat ::esult. -::cmcine ':.Q 
undercut tne cnances 0: the :lerd a~hie'/:ng t.he :h:es::olj s::e necessar, 
:or sel:-sus-:'3ined ;:=-"'1'::1, ~!p:'ca:'l·1 -:onsicere-: ':~ :eq'Ji:e :,?~''''~en 30 
and 40 :;ead. :::·/e:1 ::~en, t.::cs~ ::a::2:s ::;'.m:.'1g ~e·.. e: :.::an .:.:C .~.'i!ac ''''1:'':' 
often ac: to ":<se? down ex?e~.zes'· '.:J'! no':. Jla":':1g ':.~~ <i.::cis 'J:: :':-."/est­
:nents in '",a:e: de'lelo~men':. :.nd ::a:1g~ .:.:n?rQ'/eme:o':. rec:;r._7.e:-.ce"i ='1 ::ie 
:'';:.? -:cc e ~ . 

For :.,,:e greac :najcci.~"! -:J: .!..i."les:~c.< ?r~d',JC~:3, a :".:,m..'ile==:a~ ?==c'...:c::. ..... n 
sera~eg:! :'3 not '!conomlcal:l :eas~:):'e ::o:n :~e ~Ol~:~ :>f 'l:e'", ~: sc.=':'-e 0: 
)per:ticns,r :'acor: 3'/ai~a::)i':':':'!1 and access :0 :equ:.5::e :':4lf·~S:.~e:'l: :.;a.;,i.:,ai. 
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It is not an o~tion to ho~e that smallholders will somenow aCQpt ~~p ranch­
style solutions on a smalle: scale. This is not to suggest that the ce~elo~­
ment of livestoc~ policy should be put in abeyance until the industry restruc­
tured itself along lines more amenable to conventional :;olic:/ presc:iptio:1s. 

'Rather, it suggests the need for a less deductive approach to the problems of 
smallholder ?roCuction, and tne design of r:>licies more appro~rial' to the 

. specific conditions and problems of that sector. 

The most cursory examination of t~e circumstances of smallholder produc­
tion would i:1d ica te tha t the prior i ty concerns of the sector lie less in the 
area of increasing li'lestoc:'< prcducti'lity and output than i:1 issues related 
to range management and conser'/ation. Overg:azing a:1d range deg:adation are 
encountered throughout the communal grazing areas of eastern Botswana. Losses 
of cattle due to localized dr'ought are common eacn dry season i:1 30t,s·.... ana. 
More generalized drought, such as those that occurred in the middle and lat~ 

1960s, has de'/astati:lg national effects. An estimated one-thid of ':ohe na­
tional herd was los: between 1965 and 1967. !n addition to being an ephemeral 
condition of belm..-a,'/erage rablall, drougnt under circumstances of O'lerstoc:<­
ing has long-ter~ implications to the resource base. The ecology of pasture­
lands is per:nanently degraded to lo'...e: levels of :1a:u:al p:oduc:i~it:/ ' '''ith eacn 
successive drought. . 

Instability is t::'e dominant feature of smallholder prcduc:ion ~ecause 

aggregate herd size surpasses the carrying capacit:l of tne communal :ange 
during ?eriods of low resource 9roducti'/ity. !:1dividual he!:'c owne:s ·He ~i':he: 

unable or unwilling to coordinate their range use decisions such that car::/:ng 
capaci~! is not ~xc~~ded ot" t~at an ag?r:~9ciate ::es~onsa ~~est::c:<i::g) :~~ =e 
made in time of crought. Conventional approaches to lives:cc~ development only 
exace~bate the situation. 

Ho'''' in this environment, and gi'/e:1 s:nallholde~ st:ategies, ca.' com:nunal 
resource management in 30tswana be i~pcoved? :~e question of devising 'liaole 
range manageme:1t s t: a teg ies :oc tl1e commu:1al. areas has precccu?iec ~ol ic: ­
make:s and planners 'llr':.'.Jally since t;,e i:1ception of the :r:oal Gcazi:lg Lanc 
?olicy i:1 1975. iie can categocize :nos':. "com;nunal de'/elQs;me;,·II effocts ~::long 

three differing a?pcoacnes: i:1crer:le:1tal grou? de'lelo!?ment., ~est rep:esen:ed 
by the g~adualist extension appcoach of tne ~inistr: of ~gricul~~re; co~~u~al 

area land use ,?lanning, :as':.e:ed :nain1:l ':J'l the :r1i:list:y of :'oc.?l GO'le::'.:nen: 
and Lands; and ·...hat I call he:e :nodels foc tne col:ec':.i'le .i1anageme:1: 0: ccr:unu­
nal g:azing land, represented 'A'! a :e'.., special l.and ·.Js-e p!.anni:1g e::ar~s and 
consultancy re?Qrts. Altnough toe :i:st anc second ty?~ of apprOacn are :nore 
of the :nainst:eam, the ':.:lir::! a?~coac:1 :-:as engende:ed ·..,idespcead i.,terest a;:c 
speai<.s :nost direc':.l.:I to the long-':.er:n problems cf s:nal.l.nolde: p:Qcuc:ian ':':1 
communal aeeas, .?nd speci:ical:y' to tne question Qf ~cw 5~al:~ol~~r ?rQc~c::on, 

'",nic:l :==ra ~'1e ~i.'t of 'lie.'~ ~t :"and ... :i::'za-::'IJn :-eq'Ji:=s 3cme ::J:":J ~f ::::~J~~I~:1a':' 

-=.enure, can ~e =-egu:'a:.ed so as to acc~mmcda:.e =escu::e ~ar:a;2:;len: ~.5:..a=~::za­

tion) ~bjec':.~'/~s. :n o:oader :e:::1S, :~e :r~est~·:.n ;,S classi::a:"':'j Qne 0: ;-'0'" 

t::1e :1a:~re -:>f :-:"qhcs, ?c:'9/a:.e 'J!:' :~mmu~a:, ?::~t.:e:. -:.:~e .,a~a7O::7je~: ~: ~:~=:.::~ 

:'and. 

''''he::'~a3 q'.:es:ions:;: :esOlJr::e r:';:1~3 ::1 ':..1e =e'/~:':::lilen: :::~:3~'J:~ :1d'/~ 

::ad,:.:.:.onall:l ~e~n :'i.::ti:ea :0 cCiilpa:~scn Q: ':.enur~ :nccel.3 f::,c ef:ec:.3 .. ;:cn 
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output, resource dis tr ibu tion, and equi ty, t:,e debate in 30ts·....""na has been 
expanded to include the comparative outcomes of. differing tenure models on 
resource conditions. An important argu;nent ad'lanced in favor of TGL? (and 
other privati::ation :nodels) is the assertion that assigning ::It'ivate rights 
in land is a necessary precondi tion to achiev ing indi'l idual respons ibili ty 
for resource condition. Under individual tenure, the cost Ot abusing t~e range 

" will be fully assessed against the user, and his rights in grazing will be 
limited to the territorial unit over which he h,.s exclusive jurisdiction. T~is 

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) to outputs 
(cattle) because t.1e full 'laluation of grazing COStS ·... ill no·.... be made against 
the individual production unit. ~d, second, the manager will feel compelled 
to regulate 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 indi'lidual smallholders to discrete areas of l.anC1 is 
not feasible. ?ri'late grazing lands require indi'lidual ·....ater supplies, ·...oich 
cannot !:le capitalized by the :nodest offtake of smallholdings. Once agaL":, 
:narJ<et offtake from :nost small herds is no'; planned to :ne-:t a steady stream 
of variable costs associated ·.... ith livestoc:< production requi:ements per set 
Sales are typically underta~en in response to extraordinary or irregular cash 
requirements, and ever.y effort is ~ade to ~ee9 variaole costs associated wi~h 

herd Jlanagement to a minimum. Finally, ~'len noc:nal, seasonal 'lariacions in 
ralniall require a iTIucn iIlore extensive grazing range tnan could be :eas i:)l: ­
acconunodated by pd'/ate grazing tenure. ?rivate tenure would act:Jally li:nit 
optimal utilization of the range, or 'oO/ould entail enocmous i:l:or:nation and 
transaction costs to permit anything -1 i~e ~,e easy adjus tmen ts to a'/ailable 
gr azing no..... accommcda ted by ccrrununal tenure. Indeed, TG;:'P does not. require 
universal transformation of tenure rights. Tenure in crcwded communal grazi~g 

areas ·.... ill remain communal. But the rationale in favor of a :ie'.... :1o::nati'le 
model of commer~ial production on privatized land st:ong1.1 implies that co~~u­
nal tenure is an obstacle to economic de'lelo!?men~ and inherently destructive 
of the resource base. 

In recent years, several planners and advisors have argued :oc iIlcci=ying 
the communal tenure sys tern to allow for str ic ter protec':.ion of the pu:)l ic I s 
interest in sustained natural pasture produc':.icn while assuring con:ir.ued 
access of smallholders to ~,e range. ~ot to ''''0''< to·....ard imaginati'/e re501:J­
tion of communal tenure proolems, it is argued, effecd'le1l ccndemns the ·la.3':. 
majority 0; li'lestcc:< enterprises to low le'/els of pt'ooucti'lit1 , a;~d pt'ooably­
to chronic instability in individual h~rd sizes. Cesigning fe~si~le :n~~els :or 
collective management of ~ommunal areas has !?t'oven, in 30cswana ~nd elsewnere, 
to be an extremely difficult IJnde:taid..,g, a?9ropt'ia:e to t:-.e enocility of tne 
problem. 

Most apl?roac;,es to t~'e proolem :,ave begun ·.... i::1 tne assum9t':'on :.1.?: t.,e 
main challenge is 0ne of identifying existing or const:~c:i::g new sccia: l:1st: ­
:u':.~onaj, ':oc:ns, a C C:ie ':'e'lel Ot C:ie ioca.l. ~Clnmunl :'/ I '",n:cn ?ossess ::-.e soc :.al 
legl:lmacl and :an apply :ne sanc::cns :equi:ect :0 ento::e :ange U5~ ~~nt:ols 

and :nanZ1gement standads. :':le Car:' 3ro Cons!Jl':3.no:s ==;:0': ?::::'ll:i-aS :l :1~i:.::al 
statemen t of ~'1e ?:oolem and ::lei: :a t.~'lel: ~ener: al. so:'u cion. 
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It is the contention of the Evaluation unit (EU) that under present cir ­
cumstances communal grazing areas are inherentl'/. unrnanagaole and that 
nothtng can be done acout the problem of overgrazing, except to wait for 
the next drought, which is not a very imaginative or durable solution. 
It is therefore necessary to create t.1e cond i tions under '-.'1'1 ich communal 
range can be managed. The administration and continuous enforcement of 
the necessary controls cannot be undertai<en by any agency other than t:.he 
local community itself (1982:2.13). 

In the following pages we examine two important and broadly reprenentative 
approaches to the problem of creating effective community-lever resource man­
agement rules, and institutions: .6rnulf Gulbrandsen I s .\gro-Pastoral Production 
and CommlJnal Land Ose: A Socio-Economic Study of the Bang'lialcetse (1980), and 
relevant sections of the Carl Bro International consulting report, An Evalua­
tion of Livestock Management and Production in Bots·...ana (1982), Many of t:he 
ideas of the latter document appeared in somewhat dif:eeent form in a report 
of the ~valuation Unit of the Ministry of Agriculture's Ranch Management Cantre 
at Ramatlabama ("'rhe Management of Communal Grazing in 30ts·...ana, " ::valuation 
Unit, 1981). 

The main body of Gulbrandsen t s studi' is devoted to a descr ipc.ion (based 
upon the analysis of survey data) of the circur~tances of crop and smallholder 
livestoc!< production in the Southern Distdct, the home territory of a large 
Tswana subt: i~e, "_1e 9an;w;".i<e ':.se. ':ang1.olaket:.se c:.;l ':ue ~l ~nd ~conor.li= ;?"!t ~~~:lS 
are '::/plcal ~f ~~cs~ ~=und ~~:o~ghcut ~as~a::~ 3ct~~ar.a. :~e pic':~r= ~: :cmmu­
nal production that emerges is one of continued vital iti' in both small-scale 
crop and li'/estock sactors. (!'~e :'..0. ~acto::s ate nighly inc.ecrelar.ed, '",ic:h 
success at crop production largely dependent upon success at producing suffi ­
cient numbers of cattle to inspan a team of draft oxen.) But rural housenolds 
are increasingly limited in ~1e extent of agricultural enterprise by household 
labor shortages brought on by ~he need to migrate to to~ns to raise needed and 
reliable cash incomes. In fact, Gulbrandsen's and ocher studies of household 
labor use present a picture of a highly mobile wor~force, combining urban wage 
employment and subsistence far:ning into an overall strategy for securing a 
sufficient aggregate (cash and subsistence)' income. T!1e strategy is not nec­
essarili' one of maximizing total income, but rather one of satisfying a range 
of income demands in a fashion that matches the household's relative resource 
,endowmen ts. 

Gulbrandsen's primaei' concern is the abiliti' of the land base to sustain 
its critical portion of :;;le' household income-earnir.':1 strategi' in light: of 
relentless demographic pressures for i1'.ore intensi'l~ use. The rural s;opulation 
is projected to increase by 56 ;:ercent bp.t'...~en 1971 and 199'1. Gulbrandsen 
estimates that "the number of households owning cattle ·.... ill increas~ by no 
less ':han 40 ?ercent by 1990" ::980:::!07). :!e deduces :::e :at:ar conclusicn 
from an expected increase in urban '~age le'lels, in tnat cattle are a :najor 
area of investment :or migrants in transferring savir.gs to their rural house­
'101=5. C.:rrl:t..'!.:1g ~::.~ ::C91.1!.a:::r: '::'~~c~ Ii::: :::a ;::'''''~:: ~."': ~.:...,.::~::=~;: ..... :..;::="!:'~, 

'1'~~=:3::c.:~n ~5~':::at'2g ':::~: '-:.:' :1'?C '::l~ : .... ~:'~_: "~-=c:::..::; :::.-:~ ~J :':":~.::'.:' -­

~rop :0 4.2 hectares per li~escock unit (ha/1su), whereas _2 na/_su re?resancs 
I~~::::::::;OO-;the re,commeni::ied rate.~ Gu.lbr3ndsen consider3 this a conser'lat:i'/e gro·... th esti ­

:nate, and has:ens to underline t:he importance of st:eac:I growth ::.Hes to '::le 
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maintenance of the entire farming enterprise. MLet me emphasize that because 
the vast majority possess 11 ttle or no stock, the condi tions for raising the 
off-~ake rate are certainly not favour.able. Most farmers need to save all the 
cattle they can in order to have enough draught power M (ibid.:207). 

An outcome of drought-induced ecological collapse can be averted, accord­
"	 ing to Gulbrandsen, only if one or both of t'liO broad policy goals are adopted: 

-(a) to limit the cattle population of communal areas, and (b) to improve the 
organization of range utilization in the communal areas ·....hereby· grazing is 
exploited optimally without being degraded" (ibid.: 212) • fie considers three 
strategic options for pursuit of these goals: increasing the offtake rate, 
transferring cattle frcm the communal areas to designated commercial areas, 
and -regulating the number of livestoc~ units kept in communal areas by means 
of legislation· (ibid.:216). 

Under existing marl<et and investment conditions, the prospects for in­
creasing the offtake rate by means of price incentives are limited. Gulbrand­
sen cites t.he con'/entional analysis based ucx>n the back',oIard-bending supply 
curve. Instead of producing cattle for cash income, many 3atswana bUy cat:le 
as a sound inves~~ent and hedge against inflation. The cumulative effect of 
interventions aimed at accommodating higher offtal<e rates by enhancing herd 
productivity is higher aggregate herd sizes, putting ever greater pressur~ on 
the communal range. The logic of this outcome becomes obvious when the house­
hold's overall income-aarning st:ategy is analyzed in all its complexity, and 
not simply on the oasis ot an assumed dominant reliance upon livestock produc­
tion for market sale. 

One of the few immediate improvements envisaged by TGL? for ~ommunal areas 
was decreased grazing pressure resulting from the excdus of large, commercial 
herds to the newly de'/eloped commercial ranches in the sandveld hinterland. 
Gulbrandsen's analysis of the distribution of holdings 1n the Southern District 
leads to the conclusion that in fact, Mtr . strategy does not contribute much 
to protecting' and improving communal range:3, because it does not mean signi: ­
icantly less pressure on the communal grazing areas, since only a small part 
of the total herd in the communal areas belongs to men who can afford to take 
part in commercial schemes" (ibid.:219). Gulbrandsen estimates that only abouc 
10 percent of ~,e communal cattle population belongs to herds larger than iO 
(ibid.:220). Even in the unli~ely event that all of those larger herds should 
leave the communal areas, the remaining 90 percent could breed up to and sur­
pass previous cx>pulation levels '",ithin a year or: t·~o. Furtner:nore, t~e TGL? 
does not include prol/is ion for restr ieeing. a single o'....ner from :<eeping herds 
in ·both communal and commercial areas, or in transfer: ing cattle bet·....een com­
munal and commercial area holdings. Gulbrandsen is concerned that ~ighe: 

le'lels of cattle produc':l'/ity achie'/ed on commer=ial ranches mignt actually 
result in increased pressures on communal areas (ibid. :219) • 

Given t.he rather negati'/e prognosis for: marl;at or ot~er indirec': .1leasures 
for relieving grazing pressure, Gulbrandsen :urns :0 ~he ~etails ~nd :easibl: ­
Hy oi nis tni:d alternatl'/e: requlacinq U'/escocf< numoers by a90L'Iinq limics 
to indi'/leual herd s.:..zes. ' Gul!;lrandsen' 3 discussion :ocuses u::on ::::e :lecesaac:! 
economic and ecologi=al preconditlons : r successi'Jl applicacion of aCml.1lS­
tered controls. :~ost com.~ent-?cors ::a .... e ~opt'oached stocl< limitations as an 
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essentially t.echnical problem of reforming administrative and allocati'/e 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 become politically tenable. Gulbrand­
sen pastula tes t'l'/O precondi tions for pur suing local-level stocK controls: the 
achievement of a widely held perception among stockholders that stocl< controls 

"will payoff, 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 benefit ­
(ibid.:227). 

Crucially, the asse~sment of payoff '",ill var'l from farmer to farmer as, 
once again, far:ners pucsue c3 variety of income-earning strategiez, with the 
relative importance of livestOck varying significantly in its contri~ution to 
individual household budgets. aecause control mechanis:ns '".,nich ''''ould provide 
the assurance of the second condition themselves involve costs, eacn and every 
farmer -is likely to t:y to compare t.1e profitability of adapting an individ­
ual strategy to a strategy involving participation in a communal organization~ 

(ibid.). ~he 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); t.'e size of the pasture unit utilized and 
its territorial coincidence '".,ith a ~tentia1 coordinating institution (the 
larger the territory and the great:.l!r t.."le number of cattle owners, the greater 
the probl~n~ of ccor=i~~:i~n) i t~e housenold's dependence on ani~al nusbandry: 
and ~he a'/.:\ilabi:iti' ut oilan~ower \ioid. :227-28). Gulbrandsen e'J'aluat:es in 
turn t.1e factors not:ed above, only to reach un~romising conclusions. 

a)	 Because overgrazing is concent:ated around ',.,ate: ~oints, and because 
there remain effectively utilized but not overgrazed areas nearby, few 
farmers Nexpress recognition that their area as a whole is over­
grazed~ (ibid. :228). 

b)	 The majority of li'/estoc/< holdings are 'Ieri' small (in Sout.hern Dis­
trict, 51 percent are fe'",er than 30 head), under lining t:'e fact t:'at 
though cattle are critically important as a source of income and a 
factor of production, other as?ects of economic life (foe ins tance, 
arable agricul ture, labor migra tion, nouse,o<ee?ing, feed and beer pro­
duction, ~tc.) compete for the household's attention. If anytning, 
the demonstrated aoilitj of cat':le to pre~':'l much fend for tnemselves, 
and of to course reproduce t~emselves, has given rise to attit~des and 
practices that tend to det:.rac~ ::om gcod animal ~usbdndry, Otner ?dS­
toral grou~s in Africa, less integrat.ed into a ,,,,ider net·",o::~ of eco­
nomic activity and lacor-use demands, would li,o(ely be dismayed ~y t.ne 
a~parent inatt.en~iveness ~any ~s~ana :emonst:ate :~ward needing. 

c)	 T~e basic organi::at.ional 'JoLt :or .::ossi;)l~ c~llecd'/e ~ct.ior. ':'03 :::::da: 
a '/ery laqe one, ·t.'1e tt'ibe or :~e ::ist.:~ct :1um=er~::g :housdnds oc 
?'!091~" I ~=:...:.: . 

d) As suggested in (b) above, ':~e small size of ~lerds and t:le s.,or:a~e 

of laoor cue t.o :ni;:ation indica::es 'l~hat :e'" :ar:til.ies ::an -::~::end :'0 
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any significant extent on animal husbandry for consumption· (ibid.) 
Hence, the overriding economic interest and the obvious payoff p~esume( 

necessary to voluntary organization would appear not to exist. 

Gulbrandsen concludes that "••• as far as the interest of the management 
units themselves is concerned, 'fie can say that currently the conditions fox 

.' spontaneous organizational processes and so-called group for~ation are not verJ 
favourable" (ibid.:229). Gulbrandsen then sets aside his practical skepticisn 
concerning ~,e current structure of incentives at the level of ~,e household, 
and turns to t.1e question of what political and economic resources might ~e 

mobilized to encourage cooperation for range management in the long ~un, and 
.....hat institutional framework iliight be devised to better regulate range use. 
In Gulbrandsen's words, .....hat are "the possibilities of creating organizational 
conditions for stimulating ~'e far:ners themsel'/es to take the responS ibUi ty 
for the pastures, and to act acco~dingly- (ibid. :23J.)? ... 

Gulbrandsen approaches t:'1e problem of institutional context '=.y searching 
for an existing organizational framework 'flith whi.ch nearly all farmers could 
identify. He p~operly rejects the efficacy of "village" or "village organiza­
tions,- because the institutional authority and territo~ial integrity of tnesa 
constructs have on the main g i'/en way to political and economic influences 
beyond the realm of the traditional social territorial unit. T~e decline of 
the chiefs' authori:y to regulate land ~se and coordinate agricul:ural pat:=rns 
has resulced in =x~enSlve ~ixing of land uses and a mixlng of places ot farmer 
origin ana traditlonal association. 

While rej ecting 'I illage-level associations, Gulb~andsen concludes tha t at 
the level of the tdbe, members share a common cultural identity (i::Jid. :233). 
His argument goes as follows. In past times, an attribute_ of trad ... ::.ional 
(tribal) society ·....as the office of modisa, or grazing overseer, ,...ho had cer­
tain regulatory duties in'/ested in him by the chief, over a naga, o~ demar­
cated grazing area. This system ·....as described earlier in t:.is chapter. 3e­
cause grazing territories came to be used by members of a '/ariet:: of ·....ards, 
-:nany of the cattle owners have not:'1ing in common (other) than lJeing unde: t,:,e 
administration of t:1e same overseer" (ibid.). Gulbrandsen admits :hat "there 
are few indications that t.1e overseer-system is functioning today" (i.~id. :234), 
but claims that ~'e grazi~g areas are still for~ally "su~ervisedn ~y :he c~i~f 

o~ by his representati'/es. Gulbrandsen asks, "Since this system '...as simpl:! 
a ·....a'l of di'/iding the tribal territory into administ:ati'/e :ones, containi61g 
no corj?Orate bed? of far~ers (a;Jart from some unrelated factions of idnship­
groups), and since it uoes not see:n to function today, can this system ::e at 
all useful ~oJr ~he organizational tasks in question nere?" (i::Jid.). Gulbrand­
sen's answer is yes, though not without reservations. "Even though the 5!S~em 

is not practicEY-l today to any significant e:<te:1':., it. is :lased on ~ -::omple:< se: 
of ·...ell-codified :ules ·...nich, as a ?ar: of the ?e091e'.:; culture, 5:i11 e:<:st3 
in ':heir :ninds" (ibid.). As E!'/ide:1ce of ':.:'1e instit'J:ion's ?ctent:al '..lse:ul­
ness, Gulbrandsen suqqests :~a: ~lder ~emcet'3 ~: ~~e ~:i=e ~:e 3~i:: :~~i~:~: 

·.... it.'1 ':.'1e zoni:1g ot qrazinq areas. are a·....are of it;;. ?ur~oses, ~nd '.lnce:st.?nd ~:lP. 

reS?OnSlol:itl~s of :~e overseer. 3u: ~oce iill?Qctant than i:3 :cciller functions, 
ehe conce?: of dinaga, or grazi~g territories, ?rovides an insti:ut:onal 
Erame~or~ :or :,:,e ?ursui: of contempora::: resource illanagemen: co:ec:i'les, 
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In other woc-ds, a conceptual framework is available 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, because this has certainly always 
been pragmatically adaptable. "Traditional" rules defining responsibil ­
ities, distr ioution of author ity, and status relations have also been 
modified pragmatically,' according to chang ing circumstances. This tradi­
tional system could thus be modernized according to the organizational 
demands and ~,e present political-organizational structures (ibid.:235). 

Updating of the system would be achie'/ed through legislation and by le­
gally upgrading the authority of ~'e chiefs to regulate land use. Critically, 
Gulbrandsen emphasizes "that i't is difficult to see this traditional system, 
e"'en in a modernized fashion wor:<ing properly unless the tribal authoddes 
are given back some power to administer land· (ibid.). 

Assuming establishment of an overall authot'ity to administer and sanc~ion 

resource use measures, Gulbrandsen next turns to a ~cdel for grazing control. 
"It is unlilcely that people I s short-term interests in :naximizing individual 
pt'ofi t from exploi ta tion of the. pastures ·..,.ill be over-ruled by a long-ter:n 
interest in preservation of it unless eJch farmer is assigned to one and only 
one specific zone" (ibid.: 236). Furtherrnot'e, mot'e ot' less free flow bet·....een 
zones would defeat the purt;i0se of establishing discrete grazing units. :'he 
units would be limited in area, and include a ~i~imal number ~f steckhol~e~s. 

:'he overriding purpose of this t'ecomrnendation is to create the conditions 
tlihereby far:neC"s' at:tent:ion ''''ill be d~a'tl/n :::> t~e Eini:s =i:~ens:'cns 0: :.-:el: 
grazing area, thereby inducing them to a?ply self-genera ted control measures 
to keep other people's cattle out and to control their O'~ stoc~ n~~ers. 

It will be in every :ar:ner' s interest to ensure that other :at'mers :<eep 
as few cattle as possible in their zone, and they ''''ill ••• be greatly 
interested in estaolishing an upper li:nit fot' the nur.tber of cattle a 
farmer can keep in a zone. If a farmer reaches suc~ a ceiling, the others 
would ben~fit from noting it and demanding that he should not exceed the 
limits agreed upon (ibid.:237). 

Some of Gul~randsen's conclusions :nay be queried. First, by reqUlrlng 
that -each far:ner be assigned to one and only one s?ecific :one,~ Gul~randsen 

overlooks the Lnponance of the ":allbacl<" strategy, in ''''hich stec:<:"lolders use 
t'.,oc) or more ·....ater ?oints (and grazing areas) in the course of a year in re­
sponse to '/ariable seasonal rainfall (see Cornel·1 'Jni'lersit:/, 'l'iater ?oints 
Stuc'ly, 1981, for a :~ll desct'iption of the :all~ac.< strateg:/). T:Jis is a 
cd tical ecolog ical adapca cion to n ighl,! seasonal, and seasonal':! 'lar iaole, 
t'ainfall pat terns typical of sa·la.nna reg ions SUC:l as 30ts·....ana' s, :'0 :es:: i.et 
Sl"~cJ< :lumbers to single, presumaol:r small territocies, ·...culd require ~:astie 

cuts in t:'e current s':.ocl<i."lg rate, :0 le'lels ':hat ~o~ld :Je SU9Pot:',:ed :it ':~e 

lower le'lels or estl:nated "anqe ?t'ecuc::.i·/i:'I, 1'~i3 is "lOt -;:netiea1., 0: ~'l~'i 

ad'/lsable ::em an Opt~:nu:n :esourceJse ?oin: of '/:'e'"" :'he a.l:.ernati'/e ·..·ould 
be to deli:nit -;::azing ter:i:.or:ies of sufficient 3i::e ':0 incor:;::ocate ·'':3.~l.=-ac.<'' 

gt'azi~g ::equi:er.tents. :'~e disadvantage of :~is a?pt'oae~ is tna,: -::;'/ so doing 
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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: mini:nizing the 
number of herding units that would have to be coordinated. 

second, the kinds of farmer responses to a finite resource situationWpre­
dieted by Gulbrandsen run counter to what his earlier profile of far:ner income 

.'	 strategies would indicate. Those profiles give a strong impression of diver­
sity of strategy and of diverse interests in t!le utility of livestock. 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 ass ignment of 
rights to those resources, simultaneously scaled to an infinite combination or 
legiti:na~e economic ,subsistence and market) interests in cattle. This, of 
course, is an aWK'",ard issue often leading to cumbersome administrative con­
straints, and Gulbrandsen's instincti'le reaction is to defer to the local group 
in making these kinds of valuations. 

Third, the conscious realization of imminent ecological collapse at the 
le'lei of the locality '",ill not necessarily provide t:,e catharsis for action 
that Gulbrandsen predicts. This migh t have been che case i: the economic 
interests of indi'lidual households ',oihere commensurate '",ith those of the group. 
aut a unity of interests no longer exists, as a large portion of housenold 
income is (or can be) der i'led from sources otl1er tl1an local economic net'·'::rks 
and other than from cattle. Indeed, all farmers, to dif:edng degrees, share 
a basic common interest in a produc:i'le resource ;'ase. aut those ',oiho der ive 
a larger t:Occion of tnelr income from cattle may oe :noti'/ated to act sooner 
and in '",ays difterent from' those ·...ho are l':!ss reliant u?Qn cattle for current 
income needs. Tn~ challenge becomes one oE reconciling an oovious 9r:OU9 in­
terest in sustained pasture production- ~it~ a multiplicit, of indi~idua~ per­
ceptions of ~hat action is appropriate giv~n individual ne~ds and concr:aints. 

A publication of t.1e ::'laluation Unit of the Ranch :1anagement Centre in 
Ramathabana '''''i'he ~nage!l1ent of Communal Grazing in Bots·....ana, " :1inis':r, of 
Agriculture, :1arch 1981) provides a :nocel for communal r:esource :nanage:nenc 
si:nilar in many r:espec:s to Gulbrandsen's. The paper su:n.~arizes cases of com­
munal pasture management, existing and no longer functioning, in the Hebr ides 
of noeth'....est Scotland, Lesot:,o, Central and Sout.,ern Distr: icts in Bats',o/ana, 
and among the Herero o'f 'tl/ester:l Bots·...ana. The Hebrides exam~le is the illOSt 

elaborate, and is the only case ~hicn provides for tne assign~ent of s?ec~:ic 

and limited grazing rights to indi'/idual :ar:ners. The African examples are 
somewhat ideali::ed and ~eneral in presentation, and appear to r:esc on ci.c~'..lm­

stances of social st:ucture, political control, and modes 0: production C:la:­
acteristic of traditional society and ~conomy, but ~hich nave ~een tran3f~r~ed 

as a result of inter:ac~ion ~itb now dominant, :le~ economic :ac':~rs teyond t~e 

'lillage 1e'/e1. ~le'/e::heless, t~e e;<arnples are orfer:ed :"n sup::oct ~f t:1e pri.:1­
ciple that "t::e commonage is root inner:entl'! unmanagea:Jie" (::U 2,3031:251. 7he 
critical lesson dra·...n fr:cm the compara:i'le ana~ysis of communal ;:lanage.ilen: 
systems is the i:.1E'Octance of scale to t::e success of the g!:'ou;:> :nanagemenc 
endea'/or. 

A common :ac:or in all the cases :nent:"oned is t::at '::iilall cOmr.luni:ies 
cont:ol s;nall grazing areas. :'~e p'2ople l':'t/e close ~o aaC:1 ot~e:, :Jan:! 
are r:e1a,:ed, and '::lere ate 5t:ong ~:lt':J!:'::lal, .:13 '.... ell as =~c::lal, ?t~ssur:es 
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within the group to urge confor~ity on its members. The examples there­
fore strongly endorse the arguments of HitchCOCK and Gulorandsen that 
communal grazing manageme~t is possible only when the scale of operations 
is small by t.'1e contemporary stanc·,::ds of Botswana (ibid.). 

The aut.'1or of the report (Paul Devitt, a sociologist and planning consul­
tant) is skeptical of t.'1e group ranching approach to range management, arguing 
that it '~uld lead to increased inequitie~ among communal stockholders. There 
are many factors '~hich mitigate against participation in groups, especially 
among the poor. He is also dubious about the notion tha:. s?ecial purpose 
organizations, such as borehole syndicates, dri:t fencing groups, etc., can 
be transformed into ranching groups. 

Such t:ansfor~ations occur but they can seldom be relied upon to endure, 
unless the Objective the group has set is essential for survival. Despite 
enormous financial, logistic, and organizationsl problems, borehole syn­
dicates, for example, are remarkably resilient, largely because the sta~es 

of the members are very high and the consequences of failure ~re immediate 
and drastic. ~he direct connection bet'.een non-cooperation and lac\< of 
water is usually su:ficient to keep syndicates working. This is not the 
case '~here 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 catt:.le can be obsen'ed. Thus, 
tne incentive for individuals to accept painful and onerous restrictions 
in herd movement and growth is not present (ibid.:29). 

Though the inabilit:! to relate management practice to range condition 
would appear to mitigate against t..":e group ranch as a :nodel for cooperati'/e 
range management, the author does not see an equivalent obstacle in his own 
model of resource management based upon another, s~ill larger corporate jcdy, 
the village (ibid. :30-36). The mexiel apgears to be drawn frem t·",o critical 
first conditions: the necessity of smallness of scale, and t~e need to instil~ 

an institution with ju:isdiction over the delimited territory witn ~'1e author­
it1 to enforce management standards. The ~inimum size geographical unit with 
an institutional apparatus coincident with boundaries of t~e territory is the 
village. -It seems that the most appropriate 'local community I to deal ''''ith 
is the 'village, I with its headman or chief's representative and kgotla~ 

(ibid.:32). 

The village is in no ~ense a small-scale unit, and would normall:! ~ncorn­

pass a few hundred square idlemeters, ·...hen including, as t:'1e author hi:nsel': 
does, residential, arable, and grazing areas, and frem t',,'o to three thcusand 
citizens, and as :nan1 as :ifteen tl'lousand cattle. :t quicUy b~c::mes clear 
that the essential i~gredient :0 t~e authocls plan is ~Ot 3~d:lness of 3ca:c, 
but an effecti'/e, overall institu-::'onal apparatus that: can (ultimately) regu­
late range use ~nile ensuring the continued rights of all ~e:ncers ::f ~he com­

'l'he actual process of assigni:1g indi'/idual :'ignts to a ;octicn of ':he 
conunonage ·....ould :::e :nodeled :ou9n11 cn t:J.e :-!er.::lrides ?ractice of d ~~-::ibuti::g 

equal shares of gca;:ing :ight.:; to c::m:nunit:t ~em.bers, ',,'oien :..n ':.'..lrn =oulj~e 
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freely t:aded within the community so that g~azing rights could be adjuste( 
to individual grazing needs. 

There are at present no local institutions experienced in pasture manage­
ment and stock control. Some years ago Reynolds (1977) suggested that 
the local community be gi'/en the status of a "company," ·.... ith its shares 
corresponding to t.he carrying capacity of the communal grazing area. Ir 
current terms this company would resemble an Agricultural :~nagement Asso­
ciation, except that all community members ',oiould be members and share­
holders. Each household ·.... i th graz ing r igh ts in the area ',oiould be allo­
cated equal shares. The sum total of shares (Le., the current carrying 
capaci ty) ',oiould be reassessed each year at a public meeting, and a t the 
same time ~~ose with shares in excess of their current requirements would 
put the year I s lease on their surplus snares up for auction. At the end 
of that year ~,e shares would revert to their owners (ibid.:34). 

This model ·....ould appear in broad olltline to meet the requirement of 
assigning indi'/idual grazing rights "so thal overstocking is a'/oided, social 
and economic equity is upheld, and individual progress is oossi~le." It 
assumes the existence and viability of a local authority to manage and police 
the allocative process. On the latter point, Devitt believes Athe kgotla wou~d 

provide the forum for these decisions and transactions and a sl.lb-cornmit~ee 

(called the Grazing Committee?) could deal ·.... ith registration of snaces and 
tlleir lease, and the administration of the system" (ibid.). 

Gulbrandsen and De'litt, as ·....ell as a number of other analysts oE smaLL­
holder grazing ;nanagement, ha'/e drawn· attention to the need for action at 
the institutional le'/el (see especially edell, Sand:ord, Hi:cncock), and ha'/e 
significantly advanced thinking on possible models of collective resource 
managemen t. They ha'/e been mot i 'Ia ted by t.he 00'1 ious need to find pc ac tical 
solutions to problems t.1a t are fundamental to the economic ·....el:are oE 30­
tS',oiana I s rural major i ty. They ha'/e cecognized the cr i tical imfJor~ance 0: 
identi:i'ing a social institutional form that can regulate indi'lidual oeha'/ior 
'",i~hin an overall fra.-ae·",or:o< 0: communi~y interest. :'hey ha'l'e also cecognized 
that smallholder land rights ·.... ill be pceser'/ed in ':he long ~ec;n onli' ii: some 
for~ of cooperative resoucce management is put in place. The recommendations 
have in common the follo·.... i!.g themes: (1) rein'/esting traditional authorities 
at the local level ·... ith control over land allocations and o'/e: land use man­
agement; (2) the assignment of communities or g!::oups to design:lted ::e:;oucce 
territories; and (3) grazing territories should be small i:l area. 

It is sugges::ed t:,at cooperati'/e ;nanagement models as c'Jrrently con­
structed are fla·....ed, and ·"rEl =,cooabli' not succ>:!ed :., c:ea:::'r.g t:le .-: i:1ds of 
institutional and management conditions :eq~ired :0 :ne~t :;.e goal of 3u8~a~ned 

smallholder pc::cuction on cor:ununal range. :'he ::lode:'s ;:a'/e :ai':'ed toQ toa.<e 
proper account of the changed economic circ~mstances of s:nal':'~o:der :i~estoc~ 

?roduc:ion, ~f ~~e i~~lica::ans ~t ~concmi= ~~anq~ ~~ ~~e ~:~d::::na: :~3:~:~­

:ional order, and of ,:::e ~:<:~!1t: ':0 ·"'nic:l ~conom~c ~nd i.1S::~-::":: ional '::1anq~s 

:lav'! :ede':':~ed :~e se~ 'Jf pcac:ica2. ::olic::, o~c.':'on~. ::t~::.~e:":;loce, e:1:,a~c:":1g 

:he authoci:y of ::adi:~onal ~:1sci~~~~on3 over land ~a::e~3 ~3 ~o: cn':'y ?oli: ­
ical:'! in':e~sible ~ur: ;:er:ld?S e'/en 30cia':'':'y :Jncesic.=,:j.l.e. :: ·... l.:.: ':_30 :.e 
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argued that because range condition, and for that matter smallholder livestock 
production, is peripheral to the sustained operation of the overall economic 
system, there exists no automatic mechanism within the system to enforce 
·self·-conser..,at~,on of communal grazing. If conservation is to be achieved, 
it must be imposed by a legislati'/ely sanctioned institution that is the 
product of a percei'/ed state interest in sustaining a smallholder li'/estock 

. sector •' 

4.4 The L~mits to Co~iective Action at the Village Level 

An important aspect of social and economic organization relevant to con­
sideration of the role of traditional management models has been overlooked 
in the debate concerning modern roles for t:aditional institutions. This is 
the extent to which traditional authority was largely based u?Jn a networ~ of 
local economic interdependencies, many related to the allocation and manage­
ment of common resources, which have declined in importance commensurate with 
the emergence of powerful economic institutions beyond the political jur~sdic­
tion of local communities. Put another way, the economic frame of reference 
of individual households today is predominantly oriented toward net'Norks 0: 
production and eX~hange at the regional and national le~els. This fundamental 
reorientation of economic interest has made moribund comrnunit,-le'/el institu­
tions which had acted to ensure indi'/idual economic secur ity in the context 
of locally derived agricultural and material produc::'on. The new, dominant 
economic institution~ are wage laoor mar:<ets, commerclal. li'/estocl( and grain 
markets, and commodity markets. 

The new economic order has had far~reaching implications for the authority 
of the traditional leadership. Schapera traces the decline of the effecti'/e 
political power of chiefs: 

The breakdown of the tr ibal system h3s been further stimulated 0'1 other 
factors (in addition to labor migration). Of these not the least signif­
icant was the decay of the chiefls economic functions. This is partly the 
result of a policy deliberately carried out b'l the acministration since 
the middle of the last century. The chiefs were still recognized by the 
Europeans-as a means of government, but tneir jurisdiction, more particu­
larly in criminal matters, ,.,as gradually transferred to :::uropean magis­
trates and commissioners. They ~ere induced to accept fixed salaries from 
the government, in return for ,.,hicn the'l had to surrender their r :.ght to 
fines imposed on t.'eir people. T~ey ·...ere also depri'/ed of the pO'Ner of 
making war against rival tribes, and were thus discredited in the e'les of 
their people, who looked to war as one of their principal means of acquir­
ing cattle. In this way chiefs were de?ri~ed both of their most im~ortant 

functions in nati'/e life and of the chief source oy ',micn t:ley ded'/ed 
revenue f:cm their ~ople (ibid.:150). 

Substantial 3nd :oal iable sources of bC:::lme ~a!':1ed outs ide '"J e subs istence 
:arm ?rcduc~ion and int:rat?rou? ~;<chanqp. '~ad the '!f:ec~ ')f. ,:w;:?1...?:':'::'::S ':::!! '::1­
ditional role of c:1iefs in ccor:iinating lane :JS~, ,egulatl:lg ':he agricultural 
cycle, 3nd redist:ibuting surpluses in rougn har~on1 wit:l lndi~idual require­
illentS. 
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Instead of working for their chief they now worked for themsel'/e.s: the 
accumulation of wealt.'l became a moti'le in the life of every native. 
Travel and t.'e absence for longer or shorter periods from their home 
environment ·... leened the breach bet·....een the Chief and his subjects. The 
economic reciprocity which entered so strongly into the relations between 
chief and SUbjects, and ·...hich for:ned one of the vital features of the 
native economic system, has broken down almost completely. The chief 
no .longer plays the part of tribal banl<er: his function as the holder 
and distributor of all the surplus wealth has been obliterated by the 
new economic foeces (ibid.). 

Although enhancing local-le'/el powers :night in fact promote desirable 
resource management practices .at the community le'lel, the arguments in favoe 
of such refoe~s typically fail to recognize the extent to which the social and 
economic aspects of resource use and agricultural peoduction are of a totally 
different oeder today than they were under the ·traditional~ dispensation. ~ot 

to account for these changes may result in the design of insti:utional refor:ns 
not scaled to t.'e rele'lant factors ·....hich policy ai:ns to af':ect~ 

A second change ·...hich renders effective resort to traditional institu­
tions for range management concer~s the changing role of livestoc~ in house­
hold income strategies. Most analyses of communal range :nanagement in Botswana 
begin ·... ith an emE,Jir ical examination of the household enterp: ise--its land, 
l.:lbor 'Jse, and herd ::lanag.~:!:er.t ?r.?cti':~s-as :he ~r:'::la:::l ~e-:isior.-:.la:~i;:g '~;,i': 

:.~ ;;latters ~f :esou=::~ ':sc 3.nd ':actoc a':':-:ca:.:"on. :'~:"3 empnasi~ is a .sound 
one, as households are rela ti'lely autonomous e-:onomic enti ties, in the sense 
that ~1ey =or~ discernible unics of pro¢uction and consumpcion incerac~~~g witn 
a larger economy. 'r'hese descriptions, includ ing those pro'l ided by Gulbe and sen 
and Devitt, tend to present a picture of relative hececogeneity among far~ing 

families, in ter:ns of their income mixes, asset dist:ibution, and degree 0: 
dependence upon wage labor migration. 

Indeed, the household ·....as rela ti 'lei" a~toncmous as a proouction IJni t unde: 
the traditional dispensation. As noted, cniefs ?erfor~ed critically i;;lpoc~ant 

redistributi'le :'Jnctions, and apE,Jeared to ccodi:1ate resource ~se ':J'j assu:i:lg 
the fair distribution of grazing rights among tribesmen, out the chiefs did 
not coordinate production decisions in the sense that the t:i~e :or~ed a -:0:­
porate, or comrnunalistic, production unit. Rather, the redist:itluci'le ':unc:io:1 
oper a ted at the :narg in, essen tially as a ta;( on a por tion of the surplus prQ­
duction of households :or reallocation to the less fortunate, or as rewar= to 
the loyal. 

It has already been noted that t:,e production st::atesies of different 
households di :':er cons ide: ably. Cne can oud ine some of tne gene: all! :: ele­
'lant, ~nown ?a:ieties in small~olde: ~r=duction 5::3,:eS:I: 

1) The economic uses of cattle 'lacy <1.'OOng households, as does the :el..l ­
,::.,~ i..::?Jc':=.r:c~ :: :':'''~9~=C!~ :.:: ::~~:':''::t.:::~g 

~f~cg~f; • 

?:ocluction ::ojecti'les, 3nd :,ence :escur::e iJse s::ateg:..es, are any':.:Hng 
:Jut: homogeneous. 1'~is is i::l?Or~3nc for :': :east ':·....0 reasons. ?::St, 
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a plan that allocates grazing rights among members of a communi:l can­
not assume shared objective fu~ctions with res?ec: to cactle-keeping. 
A hous~h~ld's reasons for keeping cattle, and hence its perceived min­
imal requi~ements 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 production, 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 I s real interest in resource conservation. Gulbrandsen has noted 
the increased significance of this lc1tter ph~nomencn 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 :n sev­
eral sectors of the economy. 

Households t:'u:'ough 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 availability and 
relati'/e importance of modern sector ·....age opportuni ties, agr icul tural 
product prices, and comparative savings f'Jnctions, amon? ot.'1ers. :'0::­
example, Gulbrandsen suggests that r ising urban ·,.,ages and successful 
policies for increasi~g cash crop ?roduction ·.... ill lead t:::J increas.:c 
treatment of cattle as an investment gcod, racher than as a source of 
current income (assuming the conti:l.ued paucit: of alter:1ati'/~ in'/est ­
ment opportunities ?roviding ccm9arable returns). 

The ?Oint to be -.:!r3 ....n t:om l:.he ,?:-eced':'::g disc~ssion :.s ~~at '::ouseho~: 

decisions with res?ect to cattle-keeping are not simply defined by relati'/e 
resource endoW':'nent and actitude toward the U'/estoc:< jnar:'<et, out OJ a much 
larger decision matrix ceter~ined by parameters of riSk and income opportuni­
ties in other sectors of che economy. ~e can see the particular importa~ce of 
this to the Bats·...ana case, ·....here data indica te that '/erl fe·.... households e'ler 
achieve a significant measure of economic inde?endence ::lased ~?On earnings fro~ 

their herds, and less so from crop production (see es?ecially :he Rural :nccme 
Distribution Sur;/ey (RIDS], 1975). This suggests tnat, if all of the critical 
factors affecting resource use are to be capt:.Jred, then resource management 
policy must be in part approached f:om t;;e .?erspecti·/e of national -:conomic 
policy. Effecti'Je policy :neasures at this le'lel are diffic'Jlt to :mplement 
in Bots·,.,ana, not least of all because se'/eral important as?ects of economlC 
poliCl are beyond the direct influence of government. 3ut gO'/er:l~ent does 
have some choice of action, as ·.... ill oe suggested in t.le follcwl.lg section 0: 
this ?aper. 

4.5 An Institutional ?rameworx for ~esource Management 

~and tenure :efor~ has an important role co ?lay in :ne ?rocess of i~sti­

tutional change, especially in t~e long r'Jn. In :~e shor: and i~~ediate :erm, 
, " .,	 . .. . 

:~e c;.:c'.:;ns;:.ances ~c ~iila __...o • .:er .::rcauc:.:.cn \; . .;., ':'.lSu.:=;.c.:.enc ;i.er:l o3.:.ze :0 

..:a9i:a:;.ze .:l ?c;"/a:e ""acer soucce, ::1e ,1eeJ :0 ?cese:'Ie :l ':a ... iodc.,; I -:::::;::..:.-:::n :".1 
ligh:. of env ironmen ':.al '/ar :'ao il i:'l) req:.Ji:e ':.:'.a ~ :or~s 0: col':"ect :"/8 ':.enure ::>e 
retained. ':hough tne long-ter~ trend sr.ould :,e to.,.,a:j moce s:-ec:''::.: :o::nu';'a­
tion and assignment of rights :0 3razing :and, ~:1e .;::ace -:::f cnange s:lotJ:"d ~e 
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flexible. Even the Taylor Grazing Act of 1934, which had as its main thrust 
the granting of exclusive leasehold grazing rights to qualified ranchers, 
provided that the pri'latization process itself '",ould be a long-cer:n pcocess. 
In the early years of implementation upward of 50 and 60 private herds ·...ere 
assigned to individual pasture allo~~ents. 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 fon/ard in suppoct of TGL.?, tenure 
conversion is not necessarily a precondition to the introduction of ceco~mended 

management practice. ~any of the necessary conditions can be created through 
judicious land use planning and by th~ applications of range use controls. 

Only action in the r:olitical and institutional s?heres can pco'lide the 
necessary impetus. Trade-ofEs between unleashing entrepceneurship and assuring 
universal access are ?Oli tical trade-of':s, witn the ultLnate choice expressed 
through tenure policy. 'rie have argued here for a long-term commitment to 
smallholder entrepreneurship, with tenure refor~ implemented at a rate commen­
surate with the widespcead adoption of ent:epceneurial management styles, and 
with the growth of absocptive capacity in other sectocs vi the eco~cmy. This 
will require direct institutional action on at leas: three fronts. Fi.rst, 
some institutional for:n will be necessary to provide rules and procedures for 
collective range use. This has al·...ay::; been needed, but ne'/er mor~ so than now. 
Next, only direct institutional intervention can establish standards of manage­
ment ?cactice ~nd i:npose t!1e land l.lse plans :!nd ':':In ::'Jls :;e':~s~2.::l :::: ~nc~ur­

aging ~and ~c::~r:u:lcda':i.:::;) i::l?r::l'led :escu.:;:e :::anage;~e::::: ..i:-.d ;':lc::-=~:5c:d c:-,::.:a?:c­
neurship. Finally, only formal supralocal institutions can provide the aut!1or­
it:! and sanct':'0n required co ~nfoc=e :::he ~inds of intecventions needed. 

The conditions of smallholder production, and of the ?Otential limi~s of 
authority in traditional and mcdern institutions, delimit a set of Folitieal 
and economic circums tances u?On ·...hich some pcomising iost i tu t ional relacion­
ships can be const.ruc:ed. T:'le main constituent parts of an instit'..ltlonal 
strategy are: 

1)	 Preservation of individual sovereignty over herd ~nage:nent decisions. 
In some s?ecial instances, group ranching can wor~, but most co-produc­
tion models do not nor:nally ?ermit participating housenol=s t:le fl.e:d­
bility of herd use and disposit~on characteristic of smallholder st:at ­
egies. While co-production is in most cases not =easible, small­
holders do share a sufficient :ange of common inte:ests (es?ec':'a1l:l 
''''ith respect to maintaining a prcducti'/e grazing basel ':0 facilitate 
a ',ariety of co-management ef:octs. ;)rif: :enc':'ng projee':s and dam 
and othe: ·...ater pcojects are e:-:amples of co-management. C:x;:.eri:nen::a­
tion '",ith '/a:ious co-management projects can go far ':o·....ard de'/elo?i::g 
·...oc:<able :ange conse:'lation and ent:e?cene'.J: ial "!1ode1.3. :'~e ::oll~::.o­

rative expe:ience af:orded by co-management endeavcc3 may in :~e leng 
run actuallj' l.ead :0 '::te :<.i:lCS of :cogeration ~~ara~~er:'s:ic a: g:OU? 
:anches. 31.J': ?resent':"!, ;,ousehcld sO'Je:; i~nt'! ='J"!r -.:'.e -:a':'2..·, ":1a~.a~~­

ment of ne:ds is 'llrtual2..y sacr~sanc:. 

2)	 Enhancing =omnunicy or '/illage-level coope:ation on :ange :nanagemenc. 
'fie are spea..<i:1g :le:eo:: a ·...nole :ange 0: ;:ol:acoca:::"/e e::oc:3 :Je-:.·....e-=n 
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household~, alluded to above, which will have the effect ot lmproving 
the productive capacity of the communal rangeland. A number of area 
plc1ns provide good examples of sometimes voluntary act iv i ties, often 
originated by farmers' grou9s, for coordinating range use. The poten­
tial fo;' this kind of effort is quite great. Some e:<amples '"ould 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. Suggestions 
made by Devi tt, Gulbrandsen, and ot::ers for delimi ting grazing areas 
on the basis of village territories, thereby focusing community atten­
tion of the finite character of the resource, is another example. 
Local-le'/el institutions, in-::ludi:1g t~e headmen and the kgotla, do 
have an important role to play here in providing a forum for agreement 
on how communal plan g'uidel ines might best be applied in eacn commu­
nity. The headmen :night also act to administer certain as?€cts of plan 
implementation and to monitor the progress of :nanagement cont:ols and 
innovations on cehalf of the land trustee, the land ~oard. 

3) Creating ~,e au~,ority and applying the sanctions necessary to enforce 
improved management practices. This is the essential element that 
is so rarely included in planning constructs. Traditional authorities 
lack the authority necessary to enforce :nanagement standards, on t·...o 
counts. Real authority can be reinvested in traditional offices, bat 
Bets·...ana has made a commi tment to anothe: i:lsti tu t ion, the Distr ict 
Land Board, as the inst:'Jment of land ad:ni:listrat~::ln. !': is lik~l: 

that this commitment ·.. ill be sustained. Despite t~e obvious appeal 
to r~investing authot"i'::1 over l.3nd :na~t5!rs in :racit:onal., ',il.l3.ga­
level leadership structures, there are a :1umber of arguments in fa'/or 
of concentrating authority in land boards. A :najor consideration 
in the application of resource management controls is the problem of 
enforcement. '1illage-le'/el leade: s are :'00 d irec tly s:.:bj ec:. ~o the 
vicissitudes of local-level pressures to apply a firm hand. :urther­
more, an i:nportant element of e::lmmunal develo~ment should be to im?le­
ment a communal manag2:nent program t::at has certai:1 eOrtLilOn ele:nents 
nationally. ~10st important among these ·.."ould =e the ?ursuit of longer­
term pelicy goals for the develo~ment of family cg=ic~l,:ure, and espe­
cially for the modernization of smallnolde: li~es~oc~ production. 
Finally, land boards ar~ in a ?osit':'on to adj'Jdi::ate ':':1te:'/i:1age 
disputes o'ler grazing rights and to credi:::lly enforce grazi:1g ::lound­
aries between groups and between ~illages. 

·....hat is being advocated here is the ac .. i'le in'/ol·/emer.': by la:1d boards 
in matters relating to resource management, a role '....hich goes ·....ell jeycnd ~je 

traditional allocati'le :~nctions ·.."nicn the boards inne:ited from ':.:adi:ional 
authorities. :'his assumes, ho.....e'/e:, ':::e de'/e1op!nent: :J: ne'.... land :Joa:j ::ap.3-:­
ities in communal a:ea resource manageme:1t:. Some of ':.."1e .t"ey demand.=; ·....nien 
appear necessar:l are: 

1)	 ::laoo::ation of an :'nteqr3,:ed ~:ls:::':'.1':."'cnal ~"::".:c':~:"~ ':::3.-: ~~~c:.:i'!,,: 

t~e responsioi':'ities and ::ignes of land joards in :e':'a,:.:.on :0 s::oc,o:­
~olders,as well as ':0 'Iil:age inst:i~~::ions and national agencies. ~~ry 

:ougnl:l, thes~ ar:angemenc3 3nou.!.d ~ons:::ain :::e :ange Jse =ena'lioc 
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of stockholders within a set of rules and management pr~~~ices wnich, 
as far as possible, are ·....orio;ed out at: t;,e '/Ulage level. Lecal-level 
plans would be requi=~d, however, to incorporate a variety of manage­
ment standards prescribed by tne land board, with land board guidelines 
themselves taking into account local variations in resource endo'Hment, 
social structure, etc. Land boards ·....ould enfo:::e ne'" rules and '....ould 
encourage adoption of new mana~e~ent practices t~rough appropriate use 
of police powers and/or incentives. 

2) Imaginative land use planning ~ou!d be a key element in promoting 
improved managemen t prace ice. Land use planning is ca?aole of estab­
lishing a spat ial fo:newor~~ ·"i thin ·...h ich des irable managemen t .s tile:; 
can be ~nomoted (such as entrepreneoJrshi'p) ·....hil.e at the same time 
assur ing land for other managements tiles (:or ins tance, fodder ::or 
draft oxen, and itinerant li'/estcc:-< i<eepi:'lg). Li.<e·.... ise, io:. mai oe 
possible to int::oduce stock limitations in scme of the zones, i: it 
were understood that e;<:cess he,d numbers cc,uld tle i<e?t in other zones 
where limits are :1ot alJplied. :'his approach mlgnt per::!it the pro­
gressive introduction of improved pasture management techni~ues in 
a fashion tha t minimi zes the content iousness usually as:;cc ia ted ·.... i ':.h 
stock li:nitations. 

3) Enabling legislation and admini~tra:i?e r~les ~ould be needed to 
legalli ~:<?and ':.he sco~e of !.3nd ::oard =espon3i~i:i~J to: :esour=e 
:Janag e::le;"'.;:, • 

4) Strong ;o11tical o'lersight ·...ould be necessary to insure o:.oat land 
boards. in illai<ing plans and enforcing r~gulations, '",0Ci: to a den:lop­
:nent: :A:llicy that advances :1ational economic ?ol':'::j' goa':'s, and not to a 
li~ited set of special interests. 

4.6 Praming New ?olicies; and Their Institutional I::lplic.3tions 

The :0110·.... 1ng disc'Jss ion fcc:.ls~s 'J:;on ':.h~ in :.~r ::el.3 ':.ionsh ip 2.::1ong ·.... r.a ':. 
appear to:-e the three critical ?oli:::t compOne:1t3: ':.he ::::.:'e ot ins-:.i:.utional 
struct'Jres in regulating resour~e management ?racticesi household income s~:at­
egies; and land tenure. It is the judicious t::aming c~ ;olicies and s:rateg':'es 
·"it.' res?ec: to tne inter?lai' among t:1ese three ;.olic·1 com~onen:.:; ::;at sr.-;:,uld 
constit~te t~e basis foe any ~f~ec~i?e o'/erall ~oli=y on r~30urce ~a~agerncn:, 

and for the stabil':'za:ion and de·lelo~raent:. of smal:.~-;-;:,lc!er li·.;stcc,~ ?r-'XJuc:':'on. 

.... ~. tradi­";llnsti tu t.ional structure. oi .......
 

tional authori':.ies, t:,at is, ,=.,io:::::;, :i.::ad::w!1, and :.cdiz.:l (or g::azi.:-,g o'/er-­

seer3" fJ£:er li.':.':le :)C:;mise :::.r 3sser':.i.r.g ::;e '~i.;-;d Ot 3 '..::.nc.ri:j r.ecessa.:"/ ::Jr 
=egu:a:i~g ccrnmunal ~e!d ~anagemen: ?cacti~e3 l~n~e: cur=~n: zccia: a~d e~~ncm~c 

circu::lstar.ces. :'=~di:':'onal :J:::ces ae:~e.): ,l':'s:or-:::a':'':':! ::J ;'c'/e ~%e::''::.sp.d a 
:ncdest ~edst.;re':lf -:Qc:=i.~a:':"Gn :':1 .;raz:ng ~eha'/:'s, dur:nq -3 :':'.-;:e :>: =::~,j::"/~ 

:~sou,ce ~~~nc,!. :'::'e dO.l._.:.'::t :0 ,?e=::Jc:-:l :~€S~ ~..:ncc.:.cns ::G ~o~ .:::ana ..:::> ~o 

?Opuldt::~n ?:'~s.su:~s, ~u:nan ';,c .. ':"·/~S::;C,~ !'::':::a~~=3 _.14~}. ~'!or~ :'::i;:',;c":':'r",':._j, 

!:~,e ~,=oncm~c :'Jnc:.:':;n3 ':I: '::3di,:i~nal ~~,:.~or~':.,! -:l~::sc~'/r::d :':1 ':.:-.e :·::.c~ ~: :1 

stJcs:anr:.':'al :ecri~n~at:·~n :):. :1cus~~ol:i eCOnC:711': .:.~:e!'~s: a..,,:::.,! ::-:;m ~,:.:na:: 
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dependence upon subsistence modes toward a much larger econom!.:: system incor­
porating distant wage-labor and livestock mar .. ets. It. is with reference to 
nontraditional economic institutions that household land and labor use deci­
sions are for the ~st part made today. Combined with a deliberate government 
policy of neutralizing any potential poli tical challenges by the t:adi tional 
leadership to modern government authority, chiefs have lost whatever effective 

. political power they once r~tained over land and resource allocation mat~ers. 

Distr ict Land Boards were established in 1970 to take over the J.and allo­
cation !unct :on f:om tradi t.ional author i ties. Technically, land tenure did 
not change, insofar as customa:y rights in land were retained. Change~ or a 
more subtle character did result, some of wnich were expected and considered 
desirable, as well as others wnich were unanticipated. More importantly, the 
establishment of land boards provided a direct political and administrati'/e 
link bet·...een the :naking of land policy oymodern political institutions at the 
national le'/'=!l and the detailed planning 'and e:<ecution or policy at tne local 
(district) level. rllso, land ~ard ~embers tended to be drawn from nontradi­
tional institutions and to represent :Dodels of agricultural enterprise and 
economic behavior :nore representative of ":nodern" political and economic 
interests. 

Levels of land board efficiency, in ter:ns of staying apace ''''ith applica­
tions for customary land grants and in maintaining land records, ha'le been 
fairly low. At their establishment, land boards lac:<ed t:ained staff and 
admi!"1ist:ati'l~ ~;(?e:is!1ce. ?1.1r~~er::oc!, ~~e i::':e.:si~ilit::r 'Jf ~ s:':"'.s~e, =~la­

ti'l~lJ ':e~t:J':"i:~d :cdy :tak:::g ::l:===ec ~1..:cg:r.en:'3 on :;"a :;"ec~t.3 0: :::cuSatlCS 
of individual applications for lnnd quickly beca~e clear. This proole~ was in 
~art :ec:essad ~y ::'e establi3:'~enc i~-~ac~ dis~:ic: of a ~e:woc~ of Suoocdi­
nate Land aoards, but t~ese bodies still lac~ed the on-site ~nowledge that ~~e 

chiefs' netwock of village headmen brought ~o tne task of custcmary land allo­
cations. These largely admi~istrati'/e shortcomings are being addressed by a 
number of training and inf.rast:ucture projects designed to improve land coard 
capacities. 

Land boards have not come to gri~s wit~ proble~s of resource ~anage:nent, 

and least of all with problems of communal graz:ng :nanagement. There ace sev­
eral reasons foe c.'us. Fi::st, there has =::een little official i:n;:etus, at the 
distric~ or nat:onal levels, for a land ocare role in tnLs area. Second, there 
has been little historical precedent, even under the traditional dis?ensation, 
for t~e body in ·...hicn land is held in tr'Jst, ·.met~er chief or land board, ':0 

undertake a resource ~anagement f~nction. The role of the land trustee was ~nd 

is an essentially allocative one. Finally, land board3 would surely er.co~nter 

similar sorts 0: or3anizational and control ?roole~s that traditional a~tno=i­

ties would encounter in attempting, for instance, to i~90~e areal s:oc~ l::nlta­
tions against ind:~ldual herding units. 

aut the fact remains :na: land =oards, as the t:~Stees of all tribal land 
and admLiist:ators of customary and ccrn;-::on :a·... land rishts, :la'le a f=0te:u:':'al':':! 
large role to play in resouroe ~anagement. ?hey ?cobacl! ha'le greater ~Oten­

:::"3:' ~:'. :;1:"~ :~ga=~ :::'::;1 ~o ::.:d::~~na_ "'.J:~OC~':':"~S, =~C ~~e :':"'/l_ a.~ci ?O.l::'­

.:a.i. ==a:50n:i d... :edo:! :nen;:.:.cnec. ::1e: .1~·/e =emcns;::~':.ec an :":1c=eas:..~g aOl':'.:.:'I 
to :one general :and ~ses ~n ~je oasis of care:~l~l consi=ered :and ~se plans. 
In ti~e, ~and~oard adrn:..nis:ra:i~e and ?lann~ng capacit:! ~i:l i~prove. 
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Household income st:ategies and economic policy. Compared to most other 
rural economies in Subsaharan Africa, Botswana has achieved a high level of 
integration between previously s"lf-subsistent independent household producers 
and communities, and national lacer and product markets. Few households are 
capable of achieving a :nain proportion of their household income from home 
production of subsistence foods (RIDS 1975). Most households secure their 

.. cash requirements through variable combinations of labor migration and produc­
tion for market. We have seen how households are variously endowed to meet 
their income requirements on the basis of. age icultural production alone, and 
have reviewed the breakdown of rural producers into three groups depending upon 
the diversity of their income sources. 

On the whole, SOtswana's agricultural policy has been framed at the macro­
level, relative to conditions in the major commodity mar~ets, and has consid­
ered farming system constraints only in a deductive sense. That is, policy 
has been targeted toward promoting those farming models that are seen as con­
duci'/e to pursuing commodity production and output ct'iteria, in this case, 
beef. Official agricultural policy has tended to ride the crest of favorable 
developments in commodity mar~ets, and has only of late ceme around to re~cg­

ni::ing that economic poli:::y must ~e more active in accounting for structural 
implications of growth and development, particularly as they affecc income 
distribution and employment. 

An appropriate point of depar~ure :or constructing a more complete agri ­
cultural strategy might oe wlth the question: How can the agricultural sector 
contribute to higher levels of GNP through more efficient production of greater 
quantities of produce, while also absorping a larger pro?Qr:ion of the ca?idl: 
growing labor force and assuring the fairly equitable distribution of income: 
This appears a dif:icult challenge, es?eciall, gi'len t~e low labor-to-land and 
product ratios charactedstic of li'/estock production. aut even granted t~at 

in the aggregate and o~~r the long ter~ an increasingl, smaller pro~ortion of 
the population can be directly reliant-upon livestock, can agricultural polic: 
make a continuing con tr ibu ticn to the de~elo~rnent of a li'les tcc:< sec~or t;,at 
provides higher le'/~.is of income to moce people t:,an ·.."ould otl1er'",ise be tl1e 
case if the :nar:<et, ·,:,.c:::ommcx:1ated by large holde:: interests, is allo.....ed :'0 

'Jnilaterally defin~ the ter;ns ot trade and circumstances of pCcC'Jction: :'~e 

challenge to ?Olic, lies in taking deliberate ste?s to sustain and ennance the 
conditions of smallholder ?roduction. A basic precondition for pursuit 0: that 
goal is the dev~lopment of land tenure r~les wnich protect smallholder rights 
of access to the range while i~stilli~g a greater :neasure 0: control over man­
agement practice. 

We ha'/e devoted a :najor poc':.ion of this ?aper to demons:ratir.g chao:. the 
economic and demogra?hic conditi.ons :oc tradi:ional institutional ceg'..Jlat::"cn 
of grazi~g ?rac':.i:::es ~o Longe: exist. ?ur:he:;nore, t~e e~pirical ~a':.a on range 
condition indicace a steadily deteriorati.ng situation ·.."i:" respect to range 
condition i~ corr~unal areas, wnere it is all :eo true that ~rcugn':. is :~e ~n:, 

~f:ec':i'/e :nean..3 of stocl< li;ni:.ation, :'G:"?'s sing:'e ::105-: siq~i::'=3nt :e:::..:::: 
lnnova:ion, :ne ?rivatlza':.~on ~f ~razing Land ov ;neans ~~ ~Cnyqr3:C~ cE :~m::l~­

nal customary ::ghts :0 i~di'l~cual ~~asanold, ~as ~cc ~??li.ed :0 ~rowdeG :~~~u­

nal ar~as. ~nde: :~e ci:=ums:ances, :~e ~ecisicn ~oc ~o ~ove :~~a:d a ~ene=3: 

:ni'/atization ·...as ?olitical':': :l.~d econo:uc~':'':', sound. 3ut t;'e :act remai.~s 
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tnat Botswana is in a policy impasse over how to approach land ~enure in com­
munal grazing areas. Basic questions of institutional form and income anc 
employment P,9licy are verY,much dependent upon satisfactory resolution of t~e 
tenure problem. 

Is it possible to reconcile, or at least define a cefensible balance be­
tween, the socially desirable attributes of relatively open access inherent in 
the existing system with the need for a new structural dispensation that would 
lead, directly and indirectly, to improved standards of management practice? 
A first step in answering this question is to recall the socioeconomic and 
ecological origins of communal pasture systems. "~atural consc:.raints," ~spe­

cially naturally occurring water supplies and rainfall, limited livestock pro­
duction. Drought led to 'lliidely varying herd numbers and created a need for 
wide-ranging herd movement over extens ive pastures. In such environmentally 
variable circumstances, t1'1e preoccupation of farmers was to build up herds 
after drought or in preparation for anticipated drought. The dominant condi­
tion with respect to production was uncertainty, and specifically, uncertainty 
as to expected future levels of cattle '/iealth gillen high natural variance in 
the availability of the most important factor of prcduction, grazing. 

Communal land tenure provided flexibility, allowing for two important 
resource use and economic accommodations to environmental variability. ~irst, 
communal tenure permitted herd movement in response to variable rainfall con­
ditions. Second, cpportunities :0: ~ui:.ji:lg 'J? ~e!'ds afta!' l.a:ge-'$cale :'oss 
'ler~ ~ot ~~~it~d ~1 3 Jet Jl:cc3c:.~cn ~f ;:~=~~g :'and. ~~nve'3all, :and ~under­
Ioic.~:~:zed" ":ue ;:.0 .a ":ec:c:!ase i..1 cer':3':'n .~e::cs ..:cu:d ~e :eaci •.l., l?u~ co usa ;;'1 
other herds. 

T-oiO important historical factors 'hav~ contributed to contemporary pres­
sures to change t~e basis of grazing tenure from communal to priflate. These 
are: (1) the growt~ in entrepreneurship and market relations in catt.1,e; and 
(2) new water technologies, ·....hich to a certain extent reduce the scope of 
flexible environmental adaptation necessary to sustain a stable h~rd, and 
'oioich involve a measure of fi:<ed pri',ate invest:nent and an attachment to a 
particular place not possible under the former system. The gro.... th in entre:­
preneurship has received less attention than technological change as a factor 
in tenure change. '!'ypicaUy, markee orientation is a l?recondition to malting 
the kinds of financial investments involved in expensive borehole de~elopment. 

But entrept'eneur ial beha'l'ior as a management style has significant implica­
tions to tenure itself quite apart from technology. In entre?reneurial models, . 
annual variations in herd size are less tolerable, as household income require­
ments, '",hich remain fairly constant, are ilIore directly dependent upon steady 
flows of cash income generated by planned levels of cattle offtake. ~urt~er­

more, the farmer may face a stream of financial obligations, often in the 
of debe incurred through infrastructure, develo!?ment I that cannot be eas il!, 
?Ost;:oned. T~ese :actoC'3 g:"1e :isa ~:::l ::::-=ssur~s ::::lr ~a~<::'.; =:.;::~~ ::: 
more "rigid.- ~he new ranching syscem described aocve no _onger requires 
flexibility inherent in the communal system; in fac~, certai:1 at~:ibutes 

':.he ~::mrnu:'1al ;,!'S~:!!:1 !=.~ -:s-an !S :.. :::;:~d:'r::c:r::z •. : -::~e :~.:..: :':f:~':'-:9::er:: .. ~ -::=:.­
~i~nt ~3nc:1i::a ~vstems. 

This idealized ~odel oc :lOW chang~s ::1 produc~ion orientations gi~e 

to changes in tenure does not ?rovide a complete ?ic~u::e 0: C:1e ?rocess 
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change as experienced in Botswana. It was the rise of an entre9reneurial 
class, and not a general process of commercialization, that has spearheat~ed 

tenure change, and only in essentially de facto ranching areas. A general 
privatization of land, as indicated by the preceding model, would not be ap9ro­
priate to the current circumstances of production in communal areas where the 
origi.,al environmental and organizational constraints still ap91y, only wit~ 

.'	 important cHfferences. Individual herd sizes have, in the 'last majority of 
cases, not succeeded in reaching the numbers necessary to engage in an entre­
preneurial, ranching style of produc~ion. Aggregate communal herd sizes have, 
however, steadily increased to higher levels, ~ainly as the result of develo~ 

ment of large numbers of private and permanent '~ater sUP9lies. Some pr ivate 
water de'lel09ment in communal areas has been spearheaded b'l small groups of 
producers who band together to share the costs ot operating a borehole. ?os­
sessing an entrepreneur ial production orien ta tion, 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 rela ti'/ely densely settled communal areas is 
characterized b'l dangerous increases in stock numbers accommodated by private 
and public invest;nent in ·....ater de'lelo9menti but the kinds of entrepreneurial 
styles ·..hich had rcom to de'/elop i:1 relacively unsettled sandveld a:eas have 
been constrained by the necessity to provide land for ~ixed farming and small­
holding enterprises. 

nas traditional, co~~unal land ~enure oeen adaptive ~o changing ~conomic 

circumstances and demands? Communal land tenure has ~ot li::tited ':::e de'/~lop­

ment of ranching style enterprises in sandveld a:eas. !n fact, the recognition 
in customary la ..... of private eights to .'Jnde:gr::und ·...a:~: su:?pl:'es has ac~~m::lO­

dated a certain de facto exclusi'/iti' of tenure in these areas. On the other 
hand, communal tenure has r~strained entrepreneurship in har1ve:d grazing 
(and mixed agricultural) areas and chec~ed the tendenci' for large-scale cattle 
o~rations to completely displace t::le multitude of small-scale producers un­
able, for a variety of reasons, to pu:sue the production styles :ha:acte:istic 
of strictly commercial operations. 

It '.¥Quld appear that :he potential for adapting ccmmunal ~enu:e ~o con­
temporary circums~ances and needs should receive grea:er a:tent:on :~an it has, 
especially given the '/ery real reliance of thousands 0: smallholders u?Qn com­
:nunal range. aut it should be clear that ~a/(::':1g communal tenure ',",or:< under 
high population densiti' and dynamic economic circumstances is not just a :natte: 
of adjusting the pr inciples of ~enure but 0: imposing ef:-:ct i'le ccnt:-::>ls on 
individual actions. 
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5. Land Tenure Policy in African LiV'estock Development 

by Steven W. Lawry, James C. Riddell, and John W. Bennett 

5.1 An Overview 

with very few exceptIons, lbestock development in Subsaharan Atrica has 
·had t'NO broad policy objectives: inc:eased animal output for ~arket, and range 
conservation. Land tenure refor~ in some guise has often been seen as instru­
mental to the pursuic 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 is not surprising that many programs and projects have 
tried to int:oduce tenure refor~s whicn involve, in one way or another, a re­
duction of multiple claL~s to and uses of specific grazing areas. 

This tendency towards "individualization W is especially apparent in proj­
ects which emphasize range conservatlon. The rationale for establishment of 
indit/idual :i;hc,s ~o disc:~:e ;razing ':e~=:"-:.ori.-:s ~s:=':e:1 pro'/icee ~'j (and 
.l:::':'~ut~d ::::) :..1.,12 "::J.gedy oJf. ;.~e ,,:cl:lI:lOnS" :;aradig:n :;opularlzed oy daraln 
;:36dj ..nose :at:ler .si;npli':ied pruao.l.e ot ...nat are In .tace n1gnly complex 
processes has frequently been taken much too literally by pcoject planners. 1 

~h1S crieicism espec1ally appl1es to an uncr1e1cal adoption of Hardin's policy 
solution. Onl,/ under individualized tenure, ~ardi~ argues, would the individ­
ual herder be assured that self-restraint in oalancing herd size ·.... ith range 
carrying capacity will not be exploited by the actions of otner range users. 

Fill The -tragedy of tne commons· par.adigm found its 'flay in~o African land 
§-'~ tenure policy in r:emar:otaoly explicit 'flays. Seretse Khama, the lace ?:esident 
, of Botswana, used the following variant of the "tragedy of the commons" inj intr:oducing the T:ibal Grazing Land ?olicy :0 Botswana's parli.ament in 19i5: 

-a 

f 
Under our communal graz ing system it is no one individual's interes t to 
limit the number of his animals. If one ~an takes his cattle off, someone 
else moves his own cattle in. Unless livestock numbers are somehow tied 
to specific grazing areas no one has an incentive to control grazing .• , 

~ (Khama 1975) '. 

! !ndi'/idua!. ~.a::d :i;hts ~a'/e :een :-:e':': :'0 premote .:onsar·;ac:'cn for 

o reasons.: Slnce a fl.rs: prlnC1?le 0: ~anaging animal ,?r:Oduct1on cn nacu:al 
NI/'UI 

f> r» 
L. Ha~din ':~~oani~ecl ":~e ~a~e:rA~. 1~~ '-;:.5 1~=sr:~~~er."': 'lr:~~: ~c:-:~d!.c 

Sorden (1977) :nore :'lll'j ''2laoocaces C.1e ~ul:i:ude of lnter'/e:11ng ·/ac.aoles.~ 
2. We use the terms indi'lidual, ?ri'la:e, aild e:<cl;,:si'/e ri;hts :no:~ or 

less ir.terchangeably. 
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range is the establishment of a~~ropriate herd size, scme analysts see limiting 
the available grazing territory as an essential prelirninary step to limiting 
animal numbers. Only then will the herder be able to com~rehend the implica­
tions of running excessi'le numbers on what would presumably be cnat person IS 

only possible range. Under open access, not only is the responsibility for 
range abuse shared, and thereby diluted among::he community of herders, but 
the individual herder does not suffer in a proportionate or unique way from 
his or her contribution to range degradation. Also, under indi'lidual tenure, 
it is held, herders will become disabused of the noticn that t~ere are avail ­
able pastures elsewhere when the local range is depleted.) 

Assignment of leasehold rights to individuals or s;nall groups is the more 
common approach to tenure reform. A leasehold agreement is often seen as an 
a~propriate instrumen t for s?ecifying legally binding stock limi ta tions, usu­
ally under the rubric of the "good husbandry· cond i t:ons typical to leases 
for state-owned agricultural land. Stock li:nitations specified in leases are 
almost never enforced nor are the:!, for that rna tter, practicably enforceable. 
Reluctance or inability to invoke penalties against violations of lease agree­
ments is attributable to· the same sor:s of political realities that militate 
against implementation of ;nore general sta~utory prohibitions against resource 
abuse. 

Indi'lidualized tenure has also been advanced as a refor:n that ~ill accom­
"'oda~-.. g--wc~ .............. l'·-'·~s.\w .. '::' mo·,o w.':;i_.".' ~ --- _ ~ .-.,.1''1........ ",;=- .. -' -':'~-----..;)\,.I _. "r"""'_.......In ::: .;,;"".!:rv ••_,., "'''-'''''e"c- .:. .. ;: -'1.... 1 __ ....J .. _::_:::~. ---­

3t~nces that eavor ~onse,vaticn ~l:: a~SO ~avor ~rowcn, as ~~s~alnea cievel09­
ment ana growcn In :na,,,,et oata~e ciepena .l..' part p:;',Jn cne :Steaey lncroauCtolOn 
of improved production techniques and, per~a?s most im~or~anely, a stable ~ro­
duc~ion en'lironmenc. Been or tnese conditions are facilitaeed, it is argued, 
by th~ increased control that individual ?roducers will have over grazi~g land. 
Second, individual rights '.-rill provide greater assurance to in'/est::>rs that 
landholders are in sufficient control of ranching assets to warrant conEident 
extension of greater loan financing. Even though repossession of leased state 
land is usually not an option available to private loan institutions, a :egally 
recognized exclusive land right by the ranching enterprise is a signal to oan~s 

and other lending agencies that the rar-cher has ::lace cer~ain ent:epceneurial. 
management commit:nents to commerciaL production. 

While individualization of tenure rights has been seen as t~e solution for 
:nost effectively :1andling large herd owners in 30ts'",ana, for exa~?:e, gover:l ­
ments and projects have recognized that it is inapplicable ':0 :ilany li'/eseoc:< 
management situations elseWhere on the continent, and for 5~allholders i:l Bo­
tswana. There has been a growing tendency ::or tenure re:or:n to speci':y t:'e 
exclusi'/e rights of a particular group :0 a definite grazing territory.rhe 
best known examples of this dpproacn are the sroup ranches 0: Kenya and Tanza­
nia, but the pr inciple in one :or:n or anot:1er is found :'n :nost Sahelian and 
::ast .~:ic~:1 ?r~Je':: =~s:';:1s ~se-= ==: 2~(3~:::'~1 ~.:.:~e:: ::?3:i 3.:~~a:.: :38:;. 

::".l.~ .:.~s~e ,1dS :ecent_1 :.een :1?pJ.:..ec:o i::'.e :'ocs'..;ana case :"/ .?au_ 
'::e'/l-:': ~Ca,.:. 3ro ';'jd2) .::'na':. :::ere are ~n :::.c,: ';:eer.e:·' ,::a.s\::..::es e.:..3c'''''::e:: 
has =een the basis of traditional range ~se st:a:egy. :Oss =f ~a::d :0 ~ompe':­

ing ~scrs, demographic 3rowen, ~cc., ~ave :ilace 3~cn so~u~~ons ':0 :ange ~eg=a­
dation inc=easi~g:y unviaole. 
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Government and project planners have cast group rights in terms that pro­
vide a legal context for corporate range investment. The data, however, indi­
cate that many herders welcome group ranches in countr ies lil<e Kenya, not 
cecause they are anxious to li~it steck numbers or curtail traditional s::at ­
egies, but rather because the new legal machinery gives them a less ambiguous 
route to fo]low in protecting their range from invasion by cultivators (Galaty 
1980) • 

In point of fact, experience has shown that tenure reform has of~en not 
been an effective instrument in the pursuit of either growth or conservation 
policy objectives. It can be argued that the tenure reforms offered have not 
taken adequate account of the broad economic and ecological environment of 
pastoral syste:ns or of the na ture of the changes that are under ',jay i.n t. e 
organization of li'lestocl< production. Seme of the more salient structural 
aspects of pastoral production and their i~plications to policy are examined 
below, but ·for purposes of the present discussion of conventional tenure 
policy, the following observations are offered. 

While tenure policies ha'le tended to emphasize assignment of exclusi'le 
rights to discrete land areas, the circumstances of' li'/estcck production for 
the vast majority of cattle producers require maintenance of some form of 
communal tenure. !n fact, in most pastoral economies, li'/estecl< production 
and 'Jse of grazi~g co:nmons 3re still i:"lsepar3ble E:)r :·...0 :nain :easor.s, :he 
!irs~ 'Jf ·"h:ch :'3 =a!.~t~d ':= .::r~b!.~!Ils -:f :-:e:= .:3i.:e. :::e ;raat :n.1jlJrl:y 0: 
:;.·..~stccl< ::ol.:E::gs ::1 .;t::.;;,J a:e ,si01a::, ;e'"er ::'.1n :00 ,-.ead vi ..:a~ ..l.:: \~nO 

1975). No single production unit could capitalize a ranching operation, in­
cluding ·.lia ter ;:;upply, '~i i::l .sucn .small hold lng s, espec ially glven t:'le noncom­
mercial orientation of :nany prcducers-~ Of course, the group ranch concept 
offers the economies of scale necessary to finance ranch development, but in 
most cases critical issues of asset management and herd disposition ha'le not 
been successfully resolved. 

Second are ecological reasons that militate against imposition of systems 
of individual land rights to re?lace communal tenure. Li'/estocl( ?rcduc:ion 
in semiarid sa'lanna areas is a land-extensi'le enterprise, typically reql: i:.- ing 
quick :.-esponse to highly 'lariable rainfall pa tterns. Land tenure must :ai<e 
into account the va, iable environmental base. Hence, ·.lie shou.i.d not be sur­
prised p:hat transience of resource use is a near uni'lersal condition as spe­
cific landed resources can normall:! be expected to have use 'lal'.le onl! :or 
limi ted amounts of time each season. The timing of this use ·.... ill de~end on 
type of animal, seasonal variation, and so forth, ·....hich in the Sanel, :or 
example, results in different groups utilizing the same :.-esource base at 
different times during the year. See Gallais and 30udet (1980) Eor a project; 
ciesian that ex~licitly tries to deal with this :act'Jr, Transiency will remain.. - .. .=2 :~ct:) d:"l essdn::~l com~or.er.t: ot wos~ tenure 3ys~em~, if not de jure. 

The transienc! component means that intensity of use on a~y gi~en _anded 
:":s=~=:::! .. i':':' :.":':- :! ::.:~e .:?~C~, .:.nd jCc:,:,l. ;::~? ~~.lr:r.~::g ":' __ .:::../~ • ..,f 

in these arid rar.gelands. Individual tenure is not easil! made compa:i:)le with 
reqular, t:anshumant move:nents ::,et·...een seasonally available. ·.liater SUP9 lies I 
~specially where dry season ~asture conditicns are not: predictaole. ~~=_~sl~e 
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tenure requires, in most cases, a technical infrastructure that is not econom­
ically feasible given present and foreseeable market conditions. 

The conclusion is that while the number of options for making production 
more efficient are severely limi ted, exis ting c ircurns tances '/irtually dictate 
that some foriD of communal tenure '",ill have to continue at the present ti:ne 
regardless of the tenure reforms proposed. But, .....e hasten to add that the 
existing situation, characterized by a virtual absence of grazing controls, 
widespread land degradation, growing irn~overishment and inequality among 
producers, does not provide the elements of a long-term communal tenure ~odel 

of great inherent promise. Furthermore, the changes affecting African pasto­
ralism are not well deal to '",ith by the insti tu tional resources of tradi tional 
society. In fact, the decline of traditional management rules is but another 
symptom of the changes that are overtaking the pastoral sector. Thus new 
models of communal tenure :nust be designed to meet emergent circumstances 
of pastoral production and resource use. In the followi:lg seceion, several 
relevant aspects of the changing pastoral en'/ironment in relation to tenure 
policy are.examined, 

5.2 Transitional Economies and Tenure Policy 

The economic organization of li~estcck production and resource management 
practices ~re c~angi~g i~ response to a general reorienta::.ion of household 
o:!conomlC In::.eres'Cs a'.....ay irom 5UOSlStenCe proouct.ion and looa.i. excnange towara 
.1.nCreaslng iIlarx:et-oClented production and engag0ment '",ith more cOGmo!?Olitan 
economic institution~. This process has two im~rtant im~lications fo~ pasto­
ral production. 

Pirst, resource management tends to become abusi'/e. Especially today, 
herders have even less incentive to maintain or initiate agreements pertaining 
to resource allocation a."ld control. The local-level institutions t~at t~adi­

tionally have per:or~ed that function have yielded to supralocal ~ar~et ~nsti­

tutions as an i~fortant ne'''' factor in gauging production decisiQr.s. This 
dissolution of local-level controls is further accommodated by ocher phenomena 
that accompany rapid economic change, such as population g~owth, income di~e=­
sification, technological changes, and, of cour·se, development projects. ':'he 
latter, including those that ai~ solely to reestablish ecological:l sound ~an­
agernent practices, are cast '",ith reference to t.he emergent, :nar.<et-oriented 
economic institutions. 

The second :<ey aspect of economic change is t:,e emeqence 0: entrep~e­

ileurship, a ter;:} used in the broadest fOssble sense. Si:n~ll stated, as herd 
ownership becomes less constrained oy collective economic aild ~ar.agerial con­
crols, ?r~vate :at~er than col:ective ~eneti:s are ~a~i:ni:ed. Cr, ?Ut anotner 
~ay, tne economic interests of the ~ouser.old or herd ownersnip ~nit are pursued 
''''ith increasing reference to ex-:.er:1al :nar.<et institutions and commensura:el.l' 
less so to lxal social 001 iqa :ions. Tn is ?~~cess of ~:1creas i~c L'/ ~u ':oncmO'..lS 

~~C:S:Oil-ma~~r.g :eln~o,=e~ :~e ~rea~co~n ~~ _~ca~-~~ve~ ~anage:nen: =ont:~_~. 

There are three ~ajor attributes 0: the economic ~har.ge ?rccess :~a: are 
rele'/an: ':0 t:.e de'/e1.op:nen: of tenure :;o1:c1'. :irst, :~e process of adjus::nent 
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to the new economic reality has been a tremendously uneven one, not only among 
pastoral groups, but within groups as well. In fact, the highly differential 
character of producer adaptation and response to economic change is per~aps the 
single most important attricute of the change process from the tenure reform 
viewpoint. Greater decision-making autonomy coupled with a wider choice of 
technologies and product outlets has given rise to what we choose to call dif­
ferential production orientations and management styles (Bennett 1982). On 
the most general le'lel, ·prcduction orientation" di ides along the lines of 
market and nonrnarket production, but the actual situation is one of a broad 
continuum between these two extremes. "~anagement style~ reters to the kinds 
of herd management and enterprise investment practices typically characteristic 
of each production orientation. For example, a "commercial· production orien­
tation would normally indicate a management style characterized by relatively 
high capital investment in water supply and ranch infrastruct~re, hired labor, 
and fairly large herd size. A small subsistence producer, on the other hand, 
would probably act to minimize expenditure on the herd, given that household 
cash requirements ~ight be more efficiently secured by applying limited assets 
and labor to other activities, perhaps involving labor migration. These dis­
tinctions ·are important for tenure policy because production orientation and 
management style indica te general tenure models appropr iate to tne prevalent 
production systems. 

A second ~ajor attr~bute of the process of ~conomic and str~c:~r~l c~ange 
~s ~:3 :~?l~~~t:~~s :~r :~c~:-level :~scur=a ~oncroi prac:~ces, including 
;or:::la1 J.nd inier=:tal :egu.i.a:ory institutions. Recent researcn has .Led to an 
approach that has many appealing implications to institutional development for 
range conservation, outtressing traditional institutional controls over toe 
range use practices of local herders (Horowitz 1979; Gulbrandsen 1980), Tradi­
tional institutions hold promise as broad organizational framewor~s Eor exten­
sion and planning programs, but it is dOUbtful that they alone retain the 
essential attributes and authority necessary for acnieving conservation objec~ 
tives for several reasons. First, the authori ty of traditional institutions 
(as vested in chiefs, '~ard heads, and lineage heads) is mainly der bed from 
the exercise of ?Qlitical and economic functions that have atrophied as insti ­
tutions external to the trad i tional order. hav~ gained ascendance. ;"S sta ted 
above, household production and labor allocation decisions are increasingl:! 
less cont ined by local conventions. Mar:<ee conditions, external employmene. 
opportunities, and new technologies have all resulted in a fundamental reori ­
entation of economic interest and herd management almost every,..her; on the 
continent. 

In some parts of Subsaharan ;...frica, sucn as 30ts',oIana, :~e precess of 
change from traditional subsistence-oriented ?rcduct~on eoward ;nore commer­
cialization is well advanced. ~hile in ~t~ers, s~ch as :~cng :~e ~i~~~ anc ~h; 

Nuer in the southern Sudan, it has barely begun. The ~aasai and l,e Fulan: are 
probably at an :nter~ediate seage in the process. The decline of traditional 
~ut~cr.i~? :,as ~ e:~n ":een ?r=mot~~ '';'! "1cder~ ::~l':' :::.:l: ~!..:. :a:3 ~s :=a;::': ~: -,::'.~ 

9roqram :0: nation-~IJi!.::ing, ~nd ,,:e~.~n 1S 1 eans -:: ::~.":~~l':':::.:l::::-,; ':::E:1.: ";'.J11 

POSl tlOns. ::\einVedtlng ::.:adi donal authoci ties '",i::n con tro1 over lmC:<:ll: tanr: 
land matters '",auld ~e considered a ste? :>ack'..ard '::iy :nos::: modern ?olidcal 
leaders as ''''ell as by inany herders. F~nal.l.1', t~ere :las e'len '::ieen ~ :endenc::, 
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some analysts to exaggerate the extent of controls for:ner11 exer::ised b,! 
traditional authorities over community :esource use. Those controls that ~ere 

place ·.ere tailored to the requirements and ci=:::Jms~ances of relati:'le :e­
abundance, and were largely concer~ed with assuring equi~able access to 

by group :nembers. 

Range use has truly become a chaotic s i t:Jation i~ many areas, a:1d the 
for local institutions alone :naintaining control of the situation 

not very good. This is happeni:1g cecause the prccesses of structural 
change described above imply that the rele7ant economic i~stitutions affecting 

production and resource use decisions of pasto:alists are increasingl,! 
beyond the level of local exchange and :edis tr ibut:"cn net·....or~<s. To 

effecti'le, resource control· institutions iUUs~ somehow be scaled to these 
influence -jurisdictions. N 

. ~lpically, scme measure' of state-level cent:ol 
necessary for the ef:eoti'le regulation of economic acti'lity i~tesrar:ed by 

national ::larkets. This is noc' to deny, in the least, a :.ole for local-level 
institutions in the management of resources, but it coes suggest that the :cwer 

authority of such bodies ~ill probably have to be supported by, and inte­
grated into, higher levels of state authori~l. 

Institutions, only part of the equation, must be seen as aroite:s 0: ~hat 
is currently absent in ~ost communal tenure situations toea'!: a :ccy c: consis­
tent and accepted common pr0gerty law :hat de:i:1es ~he t~:~s, ~onc:~:ons, ~~d 

rights of access to co~~on :~sour=es• 

.\:::.·,i ....g a:: c!.::~c:i·,e common proper::y :a''''' is a :na::::er 0: in::=r?re~ing 

c~storns ~nd ?~~c:'ice, ':":'rnbi:lec 'Jit~ consi~e:'a:'ions 0: =.=s::.lb1.s ~l:~l:·= :01..::: 
towar~ economic ~evelo!?ment and land use. In ef:ac:, :a~i:1g into conside~acion 

both national and indi'lidual goals, common prcpert:r 1a'.-I :nus:: be :~s:ated at 
the le'lel of t~e nation, ':aking cogni::ance of local variaticns b cus::om and 
practice. T~e evolution and for~al :es::atemen: of eo~~on property law ~i~_ in 
most cases be a 10ng-t~:m ?rccess. 

~ third major at:: ibute of t:te changes a:':ec:i::g ::cs:o:-al procuc:icn is 
the t:ansi :iona1 cha:acter of the new economic and ecolog ical cela:ions:lips 
facing ~he prcducer a~ any gi7en time, ~hich ma~es :or an i:lhe:antly uns~a~le 

policy-ma:<ing en'li:onment. ?:cducers assume f'Jndamen:al':':! :1e'''' economic and 
social attitudes ~hile s:":nultane~us1y at':emp~i:lg :0 retain o:~ ones. Of:i::ial 
institutional resouroes are ·.-Iea/{ and poot'ly ca:ine-=. ~ules 0: behavior and 
cefini tions of r :gn ":~ c:.end to =e 'lague and uncer~ai~. ?:oj ':"0':5 themsel';es 
push objec:iv~s, production and conservation, that appear concradic:ory :0 

t~e ?rcducer. .5igna.\s are mi:<ed, decrac:i:1g :::::m the al:eacl ·...ea:< :::e~:E~Ei:.~' 

?rcduce~s g:an:: ~oae:~ s~c:or authorities. 

:ele'lanc:, :'l'lis is a ?roblem ,101:. easi':':! dea':':. '''''l:~ 'J:lde~ an::' ::':::o.:::s:'':'i:ces, 
es?ecia:l:! ~: ~oli=! ?lan~e~s ~~o are :.:.cad ~i:.h a ~ul~i::Jde c: :.;ace-~::3, 

Such ?roble:l1s ."ire endemi:: 
change. 3ut :h~ i~pli=ations 0: 

sec ia':' 
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5.3 A Model of Tenure Policy for Pastoral Systems 

The changes presently under way are characterized by di'/ergent responses 
of animal producers to a c~anging economic environment, especially in the area 
of commercializacion of the herd and by increasing individualization of deci­
sions about resource use, accommodated in part by a decline in the efficacy of 
local-level range use controls. For reasons discussed above, grazing land is 
still primarily communal, as necessi ta ted by the intr insic requirements of 
smallholder ani~al management on low productivity range of seasonally variable 
carrying capacity. These characteristics of production with respect to land 
use require that communal tenure be retained, in one form or another, as an 
essential fea ture of most pas toral production systems. Once the necessi ty of 
communal tenure is accepted, the key ?Olicy issues center ufon the des ign of 
communal tenure rules and institutions appropriate to the needs and potential ­
ities of producers of varying production orientations and ~anagement capabil ­
ities. 

A policy model which holds promise for Subsaharan Africa is summarized :n 
figure 5.1. It should b~ emphasized that as a general model it is meant to be 
illustrative of the principles that underlie the policy relationships that are 
discussed below. That is, we attempt a theoretical framewor~ for approacning 
the specific details of any number of tenure policy problems. The model ap­
pears to ass~me a large measure of spatial separation between large commercial 
;,oldi~gs and s4<laller noncommercial enc:erpr ises. This, of course, is c'lpicall,! 
not ~~e case, and a ~ey question in ~ost tenure reform programs ~ill be how to 
tailor specific reforms for specific groups utilizing shared range. This will 
be difficult under t:,e best of circumstances, and the e'/olution of;; reater 
spatial separation :nay in the long run- be necessary. Also, the model applies 
to semiarid and arid production environments. 

~enure is treated in the model essentially as a de~endent ~olicy variable. 
Tenure rules and insti tutions normally should be scaled to the ci:c~:nstances 

of livestock production, as indicated by the role of li~es~oc~ in the housenold 
economy, and the production orientations and management styles of :he producing 
units. The first measure is the role of li'/estoc~ in cont::ibuting ~o the 
overall income c-equire:nents jf the producing unit. This provides an indirect 
measure of the relati'le economic interest of the household in li'/est:::;c.~, and 
the ·... i11ingness (and ability) of the household to mai<e a'/aila:Jle :'.aoor .and 
other producti~e assets necessary for the adoptldn of ~e:tain t1?eS of tenuc~­

dependent management practices. 

·Production orientation" refers to attitude of the :'i'les:oc:< ente::H'is~ 

to the mar:<et. Most herders produce bocn :oc sUbsis:e:-:ce consumption ar-a :or 
the market, so it is the ?ro~ortional mi~ that is really i~~0:::3nt. A poten­
tially useful measure :or classifying ~lxed production unltS as el:~e: ?r~dom­

inantly subsister.ce-oriented or predominantly comme::::lal-o:ienc:ed is ·....nether 
sales are IJnder:ai<en on a ::egular and planned ::as is. :'his '..;ould nOt, of 
course, ':Je :ail-sa:e, ~U~ ~':. ~:(e:n91.i:i~s -:~e ~·Jal:'~.:,:':"/~ '":=~si::.:=;,~:~:-:s -:.::.'?': 
are lnvoi~ed 1n assesslnq :::nanqes 1n ?rcduc::on or:en:3t::::n. 

"?roduc:ion ::>rien:at:'on" :.s i:nport3.n: :0 ':.enure ;'0:':'::1 :0: :·....0 reasons. 
First, the degree of ?rocuction :or sales indicates ':.ne ~ene::a:' ?otent:al :or 
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undertaking private investments in water development and other range improve­
~ents. Second, production orientation provides an indirect measure of producer 
integration in national econo~ic (and pUblic) institutions, including mar~eting 

networKS. These inseitutions proviae a structure, or medium, for the convey­
ance of production and resource management incentives. In the absence of a 
reasonably high measure of producer integration, in terms of overall political 
and economic interdependency, it is unlikely that the supralocal land auehori­
ties necessary for the negotiation and administration of tenure rules will be 
effective. "Management style" is derivati'le of "production orientation," and 
is used here as a measure of the willingness and aoilit1 of producers to under­
take 
prod

expenditures 
ucer reliance 

on 
upon 

herding operations. It is a 
livestock and susceptibility to 

supplementary 
pUblic incen

measure 
tives. 

of 

5.4 Implications for Land Tenure Policy 

The large-scale commercial operations described in the first row of the 
model ~ay often warrant granting ofaxclusi'/e leasehold righes to qualifiad 
producers, although implementation of such a radical tenure reform should be 
approached 'Mith great caution as competing rights ;nust be thot'oughly adjudi­
cated. Rights of stock movement should nor;nally be preser·/ed. Planning for 
the Tribal Grazing Land Program (TGLP) in Botswana incot'porated an overesti;na­
tion of the cOlMlercial orientation and management capabilities of many large 
holders orig inally belie'/ed qualii ied for the special t'iqhts and pr i'lileqes 
involved in leasehold agr~ements. 'Instead of assurinq a ~t'cduction ~nvi!'onment 

conducive to the in'/estment and impt'ol/ed management pt'actices charactet'istic 
of commercial ranches, the ?roqram instead ~rol/iced an oppor~~nit: :or ~eal:h: 

and influential large holders to claim exclusive rights to land without being 
obliged to make the improl/ements appropriate to commet'cial enterprise. Grant­
ing of exclusive rights to indi'lidual stockholders should be undertaken only 
'when there ~s reasonable e:<pectation that the benefits that .... ill accrue to 
society, in terms of increased output, income, and improl/ed resource guardian­
ship, oUb'eigh the loss of societal ·..el!are invol'/ed in the displacemene of 
other producers utilizing the land. 

~st livestoc~ producers fall .... ithin the category of small to medium-sized 
herders. Communal tenure is an essential aspect of this sector I s production 
environment. Policy det/elopment must accept communal tenure as a gi'len, and 
undertake to develop ~ules and promoee institutions capable of ma~ing livestoc~ 

production on conunon range ·...oc:< in the interests of produce, ''''elfare and ent/i ­
ronmental conser·lation. Policy emphases to date have not gillen sufficient 
direct attention :0 the problems of communal tenure. 

T-1f'O elements ha'/e- been sugges:ed in the preceding section as essential 
elemen~s of a ''I'Or:<aole communal ~enure. :'::'rst is a s?eci:ic oed,! 0: la'''' gOl/­
erning rights and limits of access to conununal resources, ·...h ile second is an 
institutional framewoc:< for allotting land rights and ?Olicing land '.lse. tinat:. 
is needed is t~e creation of i~sti:utions !: ~ot~ lo~~_ !nd 3uor3loc3l ~2~~_S. 

t:.~e cirsc under r:..1e control ~e influencp. of St=c;<~c_de:3. ":~e '.':':.':.~!' -:?!s:::-=~~.:.­

ole for implamencing range use standards and assuring equieaole parti=i?ation. 
Comrnunal range ~licies ·....oule e'/ol'/e out of a ?~ccess of negoc:.ia:ion, compro­
mise, and regulation ~nicn in r:.he long term may ~ead :0 t~~ reasonable 
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satisfaction of most interests. The group ranch model is illust:ati'/e of a 
local-level organi::adon broadly representative of herder i:lterests. ~hough 
it has typically, and appropriately, been promoted by planners for its advan­
tages as a production unit, greater attention snould be given to its ~ocencial 

as an organization :or engaging regulatory institutions in negotiations over 
range use standards. Supr.local bodies mus: be bac:<ed up by suitable admi.nis­
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 ap!?reciation of the need for a 
formal institutional role in regulati:lg resource use. This latter requirement 
has probably not been adequately met anywhere in Subsaharan Africa. Estaolish­
ing instit~tional legitimacj on matters involving the regulation of resources 
is perhaps the single most difficult resource dev~lopment constraint. 

The third group in the model presents very different ;olicy prooJ.e.'ils. 
These small to very small holders typically secure only a small por~ion of 
total household income from cattle in the form of :niH, blood, and only '/e:y 
occasional cash sale. For t:'1em, the small :amily herd may be an important 
input to 0 ther aspects of the farming enteq'C ise and may also se r'/e as t::e 
household'S only significant :or:n of savings. 

It is just because the smallholder is so often unable to provide either 
the labor or the capital to effecti '/ely manage the :ew animals o\¥ned that 
special di'::icul~i-=s are presented. Often '::Je 'Ie:'! :l:1i:nals :hat ::ause ::le 
g:~at~st ':ama'3e ~!".d .a:~ ...na::~ndec 0: ~nly casua~':'i .:a:ed foor .:.e.:.ong co C:llS 

cacegory ot owner. ~ec d~ C:1e same c:~e, c~e o\¥nec lS irequenciy i:1ca~anle of 
providing mor~ animal supervision. In addition, these small ~oldi:lgs are the 
only secure to em oi· ~''''eal:n" possessed by this lo\¥er s::a:um of cne pastoral 
community. In the aggr~gate, t:'1e nu;n.ber of animals on ':he Africa:1 :ange be­
longing to this category is substantial, and unless ''''e address t:1e proper~:I 

rights. bvol'/ed, there is little hope of eifecti'le managemenc. ~he land rights 
of smallholders are p:obabl:l nest provided in t~e fra~ewor~ of relatively sed­
entary :nixed far~ing areas. ~hese areas need to be idenci::ed and secured for 
smallholders as a fiest step in any tenure reform prcgram. 

5.5 Conl:lusions 

In most oastocal prcduction areas of .suosahar an Af rica, :::olnrnunal tenure 
makes economic and ecological sense. Though communal tenure systems th:oughou~ 

the continenc are undergoing severe stress i:l t,1e face of ra?id economic a,1d 
institucional change, individualization of rangel.and '",ill onl:l in t:1e rares: 
cases solve the proolems c~aracteris':i::: of communal tenu:e sjstems ::::daj. 
At the same ~i ..ne, estaplishment of communal te:1u:e sjste:ns t:~a~ accoffi.'1':cda:e 
growth, ccnse:'/a:ion, a:1d equity oojecti'les pcese:1ts fO::ilidaole chaL'.. e,'1ges. 
In any gi'/en si~uac:on, ana~yst3 'ilUSC :.e ?ce?a:ed :0 ri-:o::''Jusl', ~SS2SS :::e 
envi:on:nent of li'lestcc.< product ion and producer decis icn-'ila~ ing :,1 :erillS of 
'",hat it implies for land tenure, producer ::co~eracicn, and :or::ls 0: admi:-.':':=.­
trati'Je ~egu13ti·::n. ~~o'Jqh ':.=~ci::'onal ·.~S::''::'':'~:'::~3 -;.3.,/ '.~ ~~:r:e --:'.:':~::".s:.::--.::.:2 

cetaln sui::!.:::.-:nc :-=~:.':i::lac·1 ':.0 ::)la'J '3 ,:::le '.:1 -:ar.ce "'2n.:!q;::~e~c:, '::~;:: ~c:::;r.cm!.::: 

ana ?O~:::cal ~ases fa: ::adi:ional au:~ori:: are ~ec:::;m~~g :nc:eas:ng_! :~~ucus 

across A==ica. ~he concem~orarJ ?roduc:ion env::::::nmen: ?:esen:s 3e'/e~3: ur.:q~e 

p~oblems In;amiliar :0 ::adi:ional i:1sti:u:!.on31 ~x~erie:1ce. 
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The continuing importance of communal land use to pastoral production 
indicates that, over the long ::,un, increasing attention should be given to 
the developmen t of policies in the areas of common property la·... (including 
the relationship bet·....een 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 insti:utional 
real:ns will provide the working rules for communal tenure. :'he 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 to the tradition of public lC'.nds management as Knololn 
and practiced in North America (Calef 1960). This tradl.cion, ..... ith its predom­
inant emphasis upon the negotiation, assignment, and regu.'.ation 'of grazing 
rights to common pastures, has been remar:o<ably absent i:l providing even the 
~ost general background to pasture management in Africa • 

. . Achieving efficient administration of public, communal rang~ ·.... ill oe a 
long' and dLEficull'. undertaidng. Land management agencies ·.... ill become factors 
to be reckoned with at a rate roughly commensurate ..... ith twu important develop­
ments in Africa's political economy: the economic integration of pasto~alists 

and their livestock production into the national economies; and the pUblic 
recognition of the state I s legitimate interest in matters affecting the use 
of natural resources. The former is proceeding rapidly: the latter ·.... ill be 
granted only gr~dgingly. 
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