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Introduction
 

The several papers gathered here were with one exception presented at
 a colloquium on 
issues in African land tenure sponsored by the Land Tenure
Center, University of Wisconsin-Madison, during 
the 1982/83 academic year.
A schedule of the 
sessions is attached as an annex. Professor Andrew Rude's

contribution is the exception, having been presented 
to an LTC-sponsored sem­inar of the Ministry of Local Go'ernment and Lands in Gaborone, Botswana, in
April 1983. We were anxious 
to give it broader distribution and so have in­
cluded it here.
 

The Center is grateful 
to those who presented papers and the discussants,
 
as 
well as all those who attended and participated. Several LTC Staff made
this effort possible. Special thanks are due to 
Steven Lawry, who first sug­
gested, then organized the seminar. 
 We are also grateful for the editorial
improvements by Dr. Jane Knowles, and 
to Ms. Jane Dennis-Collins, who typed

the manuscript.
 

I hope that readers find this collection as rewarding 
as we found our
 
participation in the colloquium.
 

John W. Bruce
 

African Program Coordinator
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THE "TRAGEDY OF THE COMMONS"
 
AND RESOURCE MANAGEMENT IN BOTSWANA
 

Carlisle Ford Runge*
 

Introduction
 

The subject of this paper is the 
"tragedy of the commons," a thesis

first popularized in its modern vers' 
n in Garrett Hardin's now famous Science
article of 1968.1 
 Since then, it has in many ways become tte dominant para­
digm of resource overexploitation 
resulting from common ownership. As an
explanation, it has formed the basis of 
numerous public policies devoced 
to
"privatizirg" natural resources--from current policies 
in the United States
 to many effurts to end common ownership of resources in the developing world.
It is directly relevant to Botswcna's experience with 
range management. The
influence which the tragedy of the commons thesis has had on policy in Botswana
 
can be seen directly in the 1975 Tribal Grazing Land Policy White Paper, and
the uhambers and Feldman consultants' report which preceded and formed the
2
basis for it.


Here I would like to invesJigate the soundness of this thesis as 
a basis

for policy. First, I will examine its logical properties, looking carefully

at its major premises and conclusions. I will argue that 
it is an erroneous
and inaccurate description of many problems of common resource use, which leads
to a limited view of policy options and a restricted sense of the institutions

capable of successfully managing natural resources. 
 Second, I will propose

what I believe to 
be a more empirically accurate description of overuse of
 

* Assistant Professor, Department of Agricultural and Applied Economics, and
 
Adjunct Member, 
Hubert H. Humphrey Institute of Public 
Affairs, University of
Minnesota. The author completed this study as 
a Science and Diplomacy Fellow
 
of the.American Association for the Advancement of Science in the Rural Insti­tutions Division, Science and Technology Bureau, U.S. Agency 
for International
Development. The views expressed own.
are his It was presented in the Minis­try of Local Government and Lands, Gaborone, Botswana, in April of 1983.
 

i. Garrett Hardin, "The Tragedy of the 
Commons," Science, 162 (1968),
 
pp. 1243-48.
 

2. Government of Botswana, "National Policy on 
 Tribal Grazing Land,"
Government Paper, no. 
2 of 1975 (Gaborone, Botswana: 
1975); R. Chambers and
D. Feldman, "Report on Rural Development" (Gaborone, Botswana: 1973).
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Thetritlyindividublistic incentives underlying this argument make only
one instituti~onal prescription possible. 
 This is private individual property.
The argument makes no distinction between common property, b-,ed on 
the
 

3. 
The problem is developed in mo're detail in C.F.'Runge, "Common Property
Externalities: Isolation, Assurance and Resourre Depletion 
in a Tradition 1
Grazing Context," American Journal of Agricultural Economics 63 (1981): 
595­
606. It was originally proposed by A.K. 
Sen. See "Isolation, Assurance, and
the Social Rate of Discount," Quarterly 
Journal of Economics 81 (1967): 172­224, and "A Game Theoretic Analysis of Theories of Collectivism in Allocation,"


S .sinGrowth and Choice, ed. Tapas Majundar (Oxford: 1969).
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individual right to be included i.n,,,a 
 resource, and open access, in which 
no
rights 
to the resource are defined.4 Common property, it asserts, is F6 ' one's property, and therefore no different 
from an open access situation in
which no one has an 
incentive to maintain and manage resources. Only private

property, based on the individual right to exclude' others, 
can prevent over­exploitation.5 Since (ithere J*.s no middle ground allowing, common property.

rights tobe recognized as legitimate, they must 'be overruled. Where common
 
property is the statuls quo ante, as in Botswana, new regimes of private
property must therefore be imposed. Top-down enforcement of new and essen­tially alien property institutions is a, necessary condition for effective
 

- - resource management.
 

Yet, such top-down imposition is inconsistent with individual liberty--the

supposed virtue of private property. This is 
a.major flaw in the argument of
those who maintain that the tragedy of the commons' thesis is consistent with
libertarianism. Ironically, the tragedy of the commons leads to 
policies im­posed from the top-down, based on the faith that private property is best.thesis concludes that private The 

property rights should therefore be imposed if
efficient resource management is to occur. As one scholar put it, ,the choice 
is either "Leviathan or oblivion."6 , - , 

In summary, four main features of the tragedy of the commons thesis can 
be identified.
 

1. The thesis supposes that individual incentives are always to over­
graze, no matter what is expected of others, so that uncertainty about
 
what others are likely to do is not a problem.
 

2. The thesis is thus that overexploitation of common grazing lands will

always result from each individual's incentive to free ride.
 

3. As a result, it is.necessary to enforce private property rights, since
without them, overgrazing will inevitably result from the incentives
 
describes in #1 and #2.
 

4. Private exclusive property ,is the only institutional alternative,

since the incentive to free ride makes mutual agreement based any
on 

form of common property institutions impossible.
 

4. See S.V. Civiacy-Wantrup and R.C. Bishop, "Common Property as a Concept

in Natural Resource Policy," Natural Resources Journal 15 (1975): 713-27.
 

5. This argument was 
first put forward in the resource management litera­turec by H. Scott Gordon, "The Economic Theory of a Common Property Resource:
 
The Fishery," Journal of-Political Economy 62 (1954): 124,42.
 

6. William Ophuls, "Leviathan or Oblivion," in Toward a Steady State.
Economy, ed. Herman Daly (San Francisco: W.H. Freeman, 1973). See also
Micssel Taylor, Anarchy and Cooperation (New York: John Wiley and Sons,

1976)..
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Consider point above. it seem
one Does reasonable that people decide
whether or 
not to graze more cattle regardless of what ,they expect of others'?
As an empirical matter, it 
seems more reasonable that individual decisions are
 not so easily separated. 
 A choice to graze more cattle is based, at least in
part, on what each person expects of others in the group or community to which
they belong. Hence, problem
a central is uncert'Zinty about other peoples'
actions. This uncertainty results from a lack-T-, 
 i,o ation to which agree­
ments or rules respond, Thus, the first premise of the tragedy seems not only
unreasonable but generally false. People do not formulate their judgments
independently of the expected decJ,'ions of others.7
 

Consider now 
the second main feature of the thesis. If we observe over­grazing, is it always due to strict incentives to free ride, or are there other
reasons?' In an environment of mutual interdependence, in which expectations of
others' behavior count, a variety of expectations-based decisions become worthexamining in more detail. For example, if each person expects others to graze
as many cattle as possible, he or she may also decide to 
1get while the getting
is good." 
 By dropping ,the premise of strictly individualistic decisions, 
we
realize just how important expectations and the problem of uncertainty really
are to the farmer or grazier. If individuals were assured by rule 
or custom
that others would not free ride, they might not either.
 

Thus, in terms of the third main feature of the thesis, enforcement from
above may befar less thanimportant agreements developed within a village
or community through a process of mutual accommodation consent.and In thissetting, enforcement may arise from the 'bottom-up" in the form of reputation
and other pressures resulting from informal or local rules.and customs.
 

Finally, with respect to the argument's fourth main feature, expectationsof others' actions may be made with more confidence if a rule of behaviorallows these actions to be.accurately predicted. This prediction can beaccom­plished by a wide variety of institutions which provide assurance 
and reduce
uncertainty respecting the actions of others in different biophysical and
cultural environments. Private property is only 
one such institution. Where

natural envirormental factors and human traditions and customs emphasize notonly the right to e>clude, but also the right to be included, institutions
which emphasize such inclusionary rights may provide assurance and forma 
bottom-up enforcement.8 

of 

In fact, it is possible to identify a rather wide continuum of commonproperty institutions operating 
in the real world. These institutions are
composed of a mixture of rights 
to exclude and be included. At one end are
 

- 7. This is equivalent 
to stating that common property "externalities" are
not separable in costs. As William J. Baumol notes, 
 It takes two to Tango,
or Sin 'Separable Externalities' Uburhaupt Moglich, ,"Journal 
of Political 

Economy 84 (1976): 381-87. 

" 

8. This'view is discus$ed for Botswana in Paul Devitt, 
'The Management of
Communal Grazing in BotswaHr4," Pastoral Network Paper, no. 14d (Overseas Devel­
opment Institute, August 1982).
 

.,,: 
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cases in which each individual has a full right to exclude others from every­thing he or she owns--pure,, private property. At the other end are cases of
purely communal property, in which each has 
a right to be included in partic-
Olar resources. In reality, 'we seldom 
see property rights defined over re­sources -which do not have some blend of these exclusionary and inclusionary
characteristics. 
How can we generalize about such complexity?
 

An Alterrative Approach: The Assurance Problem
 

The "assurance problem" is an alternative description of the problems ofcommon property resource management. Unlike the tragedy of the commons thesis,
it does not predict dominant free rider behavior and inevitable overexploita­tion of common lands, nor does it lead solely to prescriptions of private
property imposed from above. 
 The key differences between it and the tragedy

of the commons thesis are summarized in the table below.
 

TABLE 1.1
 
Comparative Predictions of and Prescriptions for Resource Overexploitation
 

Tragedy of the Commons Thesis 


1. Strict individual incentive by

each to overgraze no matter what 

is expected of others. Uncertainty 

is not a problem, since "free rid-

ing" dominates all other strate-

gies. 


2. In cases of,common grazing, over-

exploitation 'will always result,

since each has an incentive to 

free ride. 


3. Enforcement from above 
is neces-

sary. Without it, all agreements 

and rules will break down due to 


* the incentive to free ride. 


4. The only successful institutional
N prescription is private property, 
based on the right to exclude. No 

other alternative is compatible

with the strict individual incen-
tive to free ride, 


Assurance Problem Hypothesis
 

1. Overgrazing depends on expecta­
tions. Expected overgrazing by

others may lead to overgrazing;
 
expected conservation may lead
 
to similar' behavior. No single
 
strategy dominates.
 

2. Overexploitation results from ex­
pectations which are not coordi­
nated by the existing "rules of 
the game" or in which these rules 
promote overgrazing, leading each 
to "get while the getting is 
good." 

3. Enforcement from above is suffi­
cient, but not always necessary.
 
Necessary solutions involve rules
 
and agreements which are main­
tained in the interest of coordi­
nation.
 

4. Institutional prescriptions will
 vary, depending on the history, 
traditions, and biophysical re­
sources of the group involved.
 
Assurance is possible under a wide
 
variety of institutional alterna­
tives.
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To recapitulate table 
1.1, note that in the assurance problem, whether
or not overgrazing occurs depends on expectations. If I expect'overgrazing by
others, I will be inclined to overgraze too. 
 But if I expect resource conser­vation, I may also have incentives to conserve. Overgrazing or free riding is
not 
a dominant strategy for each and every individual, and expectations formed
by various types of property rules matterO Hence, in 
cases of common grazing,
overexploitation 
may be traced to expectations which 
are not coordinated by
the existing rules of the game or 
which are coordinated by rules which 
lead
individuals to expect overgrazing by others, leading each 
to "get while the
getting is good." whileThus, enforcement from above may be sufficient toprevent overexploitation, it is not necessarily the most efficient or equitable
approach. 
 What is necessary is to establish a basis for mutual accommodation
and consent based on a set of rules. Even where the old rules do 

4: 	

not providea complete basis for natural resource management due to technical change, pop­ulation growth, and other factors, there may stil be elements of these rules
worth preserving, including many traditional rights to be included. 
 New rules
should therefore seek to incorporate and depend on the, strengths 
of the old.
Finally, institutional prescriptions will vary depending on the history, tradi-,
tions, and biophysical resources of the group involved. 
 Assurance is possible
under a wide variety of institutional'arrangements.
 

In this approach, a variety of institutional forms, among them those which
depend on rights tobe included, can successfully coordinate expectations. The
problem of policy is to find the appropriate institution for particular times,
places, and environments. Private property, which may 
be highly appropriate
in societies in which the right to exclude is 
a part of history and tradition,
may not be appropriate for societies which emphasize the right to be included.
In these societies, a conservative attachment to precedent indicates 	'thatcommon property may have an important role in natural resource management.
Private property institutions may provide far less assurance, 
or may actually
foster the notion that one should "get while'the getting is good," exacerbating
problems of overexploitation. The tragedy of the commons may become a tragedy

of privatization if this is the case.
 

Conclusion: Some Observations on Policy
 

If the alternative hypothesis provided by the assurance problem is judged
a better diagnosis of observed reality than the tragedy of the 
commons thesis,
its prescriptions have some important implications for policy. 
Among them:
 

1. If overgrazing is primarily a problem of expectations and uncertainty,
an important need exists for 
better information yielding greater 
assurance
regarding land 
tenure decisions. Especially germane is information on the
technical' management of range and 
water quality. This information is a foun­dation for allocative decisions concerning which lands to 
zone commercial and
which lands to retain in communal land tenure. 
 Technical information must be
complemented by knowledge of the existing structure of local institutions and
their comparative capacity 
to regulate grazing behavior by consent and mutual
accommodation at the village level. 
 To attempt a pure "top-down" approach is
to throw away valuable information contained in local-level rules. 
 Therefore,
reliance on technical data alone is insufficient; knowledge of traditional land 

9 ... 
 : ' i : - . :. 	 , ,i , • : - , 
 , 
 : -.
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tenure systems and patterns is crucial. The best sources of this information
 
are the 
people themselves, with whom consultation can provide an understanding

of the institutions most compatible with technically efficient 
resource manage­
ment.
 

This implies 
a dual role for the Land Boards in Botswana. First, they
must approach issues of resource management with sufficient technical expertise

to assure those affected that their information is sound. Second, they must

approach allocative and distributional issues with sufficient attention to

local definitions uf fairness 
so that they gain a village-based constituency.

Where technical 
and allocation questions are interdependent, as in the deter­
mination of the threshold of cattle required to provide draft for arable lands,

both technical and institutional information is crucial.9
 

2. A second policy prescription follows from the first. technical
Both

and especially institutional innovations require consultation not only with

local people but with 
guidance from existing local institutions. As Dolf
Noppen has recently written, successful district planning respecting 
Land

Board allocations should depend to 
a much greatei degree on both the kgotla

and Village Development Committee, where a large amount of valuable information

is stored. A supportive constituency composed of 
village leaders can greatly

reduce the costs of administering district-level policies at a central level.

It should be noted in passing that 
assurance conveyed by traditional rules,

while involving consultation, does not necessarily imply an equal voice 
for

all. Assurance is possible under unequal 
as well as equal distributions of
 
power, again depending on history and tradition.lO
 

3. Finally, it is very important to recognize that local institutions in

Botswana and throughout the developing world continue 
to rely on rights to be
included implicit in cowinon property. Such institutions are arguably central
to traditional rural life, in which a low level of subsistence ano carry-over

from season to season makes the right 
to exclude less important than the assur­
ance generated by more inclusive arrangements. Where weather and natural

calamity dominate the 
pattern of life, the assurance that misfortune will notlead to certain death is provided by social institutions which spread risks by
means of the right to be incluced. New solutions to problems of resource man­agement ca-n gain both insight and strength by carefully examining the structure

of these beliefs. This will be possible, however, only if the erroneous idea

that common property instirutions are inherently disfunctiunal is discarded.
 

9. See Steven W. Lawry, "Land Tenure, Land Policy, and Smallholder Live­
stock Development in Botswana," LTC Research Paper, no. 78 (Madison: Land

Tenure Center, University of Wisconsin, March 1983).
 

10. Doif Noppen, "Consultation ard Non-Commitment: Planning with thePeople in H'otwana," Research Report, no. 13 (Leiden, the Netherlands: AfricanStudies Centre, i982). See also Louise Fortnn, 'Preliminary Drat Report on 
Strengthening the Ro.ie of Local Institutions in Rural evelopment" (Gaborone,
Botswana: Applied Research Unit, Ministry of Local Government and Lands, 
November 1982).
 

http:tradition.lO


"FEUDAL" LAND TENURE AND AGRARIAN REFORM IN AFRICA
 

John W. Bruce*
 

The Feudal Paradigm in Africa
 

The application or misapplication of the term "feudal" 
to certain African

traditional societies 
or to particular institutions within those 
societies
exercised historians and social anthropologists in the 1960s. 
 This discussion

died down in accdeme by the early 1970s, but 
has been pursued vigorously in
sone country contexts, in Ethiopia in particular, on both the political and

academic levels. The importance 
of the issue of the applicability of the
feudal paradigm from
is obvious a historical perspective, but the question
which is posed 
here is, rather, whether the use of the paradigm reveals or

obscures matters 
of concern to the planner concerned with land tenure and
development strategies. This question 
must be asked because the paradigm is
alive and well in the strategy and project documentation prepared by donors in
many African countries. 
 This paper attempts to review the discussion to date

and then focus on what has been thought to be the best case for application of
 
the paradigm in Africa, the Abyssinian Empire.
 

Many of the differences in point of 
view which emerged in the 1960s lit­
erature concerning the usefulness of 
the feudal paradigm were rooted less in

different perceptions of African realities than in the participants' different
definitions of feudalism itself. 
 The term is, after all, a characterization
 
applied retrospectively to a substantial period of European history. 
 It refers
to a readily discernible and critical trend, the
but feudal structure varied

in important particulars in different parts of Europe. 
 Feudalism is a complex

of associated elements, which 
have been enumerated somewhat differently by
different students 
of European feudalism. The list of characteristics of a
feudal system which has 6erved most widely as basis for discussion is that of

Bloch (1961), who considers the important elements to be:
 

i) the feud or fief;
 

2) the personal bond of dependence;
 

3) dispersal of authority;
 

4) a specialized military class; and
 
5) the survival of the idea of the centralized state.
 

* African Program Coordinator, Land Tenure Center. 
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Different analysts have assigned these 
individual elements or institu­tions very different weights. Marxists readily home in on what 
their ideology

defines as 
the critical, generative element distinguishing feudalism from other

pre-capitalist modes of production: the control of the means of 
production,

land, by an aristocracy utilizing a system of fiefs to exact and distribute
surplus production. Other approaches vary considerably. Some analysts seem

ready to cnaracterize a non-European society as feudal even if it is simply
hierarchical; others require the presence of most but not all of the elements
listed by Bloch; while yet others focus on one element as particularly criti­
cal, usually the fief or 
the personal bond of dependence.
 

The differences of approach 
are reflected in the African material. Nadel

had characterized tWe Nupe of Northern Nigeria as feudal (1942), but the 1960s'
discussion was primed by Maquet's description of Rwandan traditional society
as feudal (1961, 1971). Lombard was at about the same time using the term for 
the Bariba of Dahomey (1957). Paquet's position is the best elaborated and his
 more recent statements focus on one element, the personal bond of dependence 
as "the feudal institution." Briefly, he sees systems based 
on such personal

bonds of dependence divided into two types, clientship and feudalism, with thelatter distinguished from the former only by a much higher degree of formaliza­
tion. He suggests that dependence institutionalized i,, feudalities is rela­
tively rare in Africa because it tended to develop only out of strati­caste

fication, as between Tutsi lords and Hutu subjects. He notes that the role
which cattle play in this dependence relationship presents an "interesting

parallel" to fief but chooses notthe he to emphasize the economic dimension. 

Goody (1963, 1969) and Beattie (19064) have critiqued the application of
the term feudal to African societies by Maquet and others, arguing that there 
are sionificant differences between European feudalism and the apparently simi­
lar, hierarchical systems of Africa. 
 First, European feudalism originates in a

regression from the state, in the bottoming out of a process of disintegration
following the collapse of the Roman Empire. Coulbourne (1956) has character­
ized it as "a mode of revival of a society whose polity has gone irto 
extreme
disintegration." In Africa, the "feudaki" system more usually represents anadvancement along the spectrum from segmentary to centralized societies, a
positive step in the process of state formation. In part because of this
circumstance, African "feudalities" commonly e ,"it alternative, sometimes
competinq organizational principles, and a careful analysis of the centripetal
and centrifugal forces in the society, such as that of Beattie with regard tothe Bunyoro, many which notproduces insights are particularly reminiscent of
feudalism (196). Also revealing is Lacostes analysis of medieval NorthAfrican society in terms of the feudal paradigm. he notes that the sufvival
of strong tribal solidarity resulted in a hierarchical system superimposed ontribal structures tribesmen as men, starkwithin which stood free in constrast 
to the European erf. 

r ther, Li re are important di fferences in the location of the honds of 
dependwan? ,ith i tWe Feunai stru!cture. in many 9frican societies these bind
members or the rulinU and subject class to one another, whereas in European
society the classic tudal bond bounw together memoers of the rulilng class,providinn the glue for their system of administration ana property. The
quality of relationships between the lower level of that systm and the serf 
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population was quite different. Moreover, while in the European feudal 
model

each participant cwe his feudal duty primarily to those with whom he stooddirectly in this reldtionship of personal dependence, 
those immediately above
and below him in the hierarchy, in tribal societies in Africa there will usu­
ally be great direct loyalty by the tribesmen to the person of the chief or 
king. 
 Beattie has noted this with respuct to the Bunyoro (1964). 

In a!,'ition, the feud is difficult to establish in Africa. Marxists andmany other analysts consider it a critical featu-e of European feudalism that
the feudal nobility had direct control over the means of production, the land.The must broadly accepteo model for African tenure systems insteadis that of 
a hierarchy of estates of administration upon a farmer's esta4? of use. 
 Goody
has suggested that the property arrangements of medieval Europe have their
 
roots in the concept of full ownership developed by Roman law, which under

feudalism came to be vested in the monarch, and from which the monarch dele­gated derivative estates. He further suggests that lacking such 
a concept of
landownership, a system of fiefs which closely follows the European morel is 
difficult to establish (1963).
 

Finally, there are 
problems with the element of the professional military

class, though this seems to have struck most commentators as a less critical 
concern.
 

Given the above, Bcattie and Goody conclude that whi.le the comparison
of particular elements in African sccieties with particular European feudalinstitutions is constructive, it is not useful to characteri'e societies as
"feudal." That approach, they consider, is oangeious in that it obscures im­portant differences. The academic discussion on the African level of general­ization ended on note, a debate hasthis but continued on both the theoreticaland the political level in several African countries. Often that discussion
has been from a marxist perspective, and too often based on a simplistic inter­pretation of Marx, assuming a unilineal progression through a fixed sequenceof modes of production. Working from tiat viewpoint there is limited basisfor dialogue, with social scientists attempting to build up models of African
societies empirically from observed facts. Increasingly, how,,ever, prospects
for such dialogue improve. Some of the present generation of Frerch Marxistanthropologists, such as Meillasoux (1964) and Terray (1972), open the
are to
notion of previously undefined pre-capitalist modes of production. 
Heillasoux

in his studies of the Gouro of the Ivory Coast has applied the tools of histor­ical materialism to illuminate the formative effect of labor needs, created bypatterns of work 
tary 

dictated by existing technology, upon kinship in this segmen­society. Coquery-Vidrovitch (1977) has attempted to define an "African
mode of production" based o,, long-distance trade, to do justice to the partic­ularities of the savanna kingdoms of West Africa. This work, though very muchinformed by the principles of historical materialism, is empirical and greatly
enhances the possihilities for dialogue between Marxists and non-arxists onmodes of produ.iuct ion in Africa. tine suspects it will not be long before the
feudal mdo a F I-1S'3 for the i goue.(JOe the dof . uia 

c i l ope asIf that is tine (-s, vtIJiI that, Goody and Beattie havesuggested , the ex<chann could prrceeut in Lerms of particular elements withir
the system, lard aresuch as tenure. There practical as well as theoretical 
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?reasons for this. Decidedly hierarchicai 
traditional systems do not have a
rromising future in post-independence Africa. 
 They excite concern on the part
of new nation-states and new national elites. Many are already 
gone, some
merely 
"topped," others subjected to more systematic reorganization. Scholarswill be examining these institutions in the future not as elements of a goingconcern, but ias parts of systems which have been reformed, or have disinte­grated, or are being transformed by market forces. Let us then focus on theelement that particularly concerns us here, land tenure, and ask whether ananalysis of certain African tenure systems as "feudal" promises useful insightsto planners. I propose to use the Ethiopian case 'as a test primarilycase,* because the Abyssinian Empire has achievea the widest acceptance as an Africanfeudal system, with a feudal system of land tenure. ("Abyssinian" here refers
* to the Amharic- and Tigrinya-speaking highland provinces at 
the core of
empire, 'after the thefall of the Axunite Empire in the ninth century, A.D., butbefore the creation of modern Ethiopia at the turn of this century.)
 

Abyssinian Feudalism
 

Interestingly, Abyssinian feudalism played a marginal role 
in the 1960s'
discussions of the feudal paradign in Africa. 
ThiV seems to be due to an un­stated consensus 
that Abyssinia is an exotic, to6significant an exception to
patterns familiar in Subsaharan Africa 
to make for useful comparison Indeed,
Jack Gmody, who forcefully criticizes application of the feudal paradign toInde
 

African societies, offhandedly concedes Ethiopia as feudal.
 

Donald Crummey has reported that, "for an Ethiopianist, reading Bloch can
be seductive and hallucinatory" (1980); the 
case for an Abyssinian feudalism
 
looks very good as one reviews Bloch's criteria:
 

1) There was a species of feud, the gult, which permitted extraction of 
a surplus from peasant cultivators to support the feudal structures.
 

2) There was a nobility, and 
relations within the hierarchy, were formal­
ized relations of personal dependence.
 

3) Over substantial periods, really, power
eras 
 was significantly frag­
mented.
 

4) The nobility played the leadership role in raising and leading armies 
in battle, and can be described as a military class. 

5) There is a parallel to the 'origins of European feudalism in the ever­
present legacy of the ancient empire of Axum, with periodic striving
to obtain a more centralized state.
 

Moreover, the highland peasant does not face his social superior as themember of another caste or tribe. He is ethnically one with his superiors.He is not part of a strong lineage or other kin group which insulates him fromthose superiors, because the descent system is bilateral. 
 Each peasant belongs
to many lineages and the 
sense of corporateness within lineages is thus very
weak. Many of the objections to an African "feudalism" are foreclosed. 
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Nonetheless the applicability of t!,e 
feudal paradigm to Abyssinia and to
the Ethiopia of this century has been debated with some vigor during the 1970s,
and in particular since the 1974 revolution. In the mid-1970s, John Cohen
wrote suggesting the intellectual productivity of "trying on" the feudal 
para­
digm in detail (1974a, 1974b). was
This something which, 
for all the descrip­tion of Ethiopia as feudal, Ethiopianists had seemed reluctant 
tc undertake.
A reaction generated Gene Ellis's "The Feudal Paradigm as a Hindrance to Under­standing Ethiopia" (1976), which in turn drew fire from Ethiopian Marxists such
as Legesse 
Lemma (1978). The latest (and most careful) contribution to the
discussion is Donald Crummey's "Abyssinian Feudalism" (1980).
 

Land tenure has emerged 
as a major focus in this debate. Given the 1975
nationalization of land in Ethiopia and Ethiopia's present 
ideological orien­tation, this debate is heavy 
with political implications, and these seriously
distort discussions. 
 It is also genuinely difficult to generalize accurately
about the more than a millennium for which we have fragmentary informution 
on
Ethiopian land tenure. 
 But even if one focuses on a period which best fits the
paradigm, say the Abyssinian highlands early 
in the eighteenth century, under
the Gondarine emperors, a serious problem exists. The land tenure system 
on
close examination cannot be 
fitted within the feudal paradigm without doing 
a
good deal of violence to 
some of its more striking characterisjics.
 

The problem is that the traditional Ethiopian peasant himself
was the
alodiai owner 
of most of the land he farmed. This form of property, rist,
is often described as a communal tenure. 
 It is the product of a few, rela­tively simple rules. 
 Original title was established by "first settlement,"

usually many generations in the past. 
 Land was not willed, nor sold, but
inherited by all biological children, male 
or female, in equal shares. 
 There
was no 
time limit on share claims by any descendant of the first settler. The
interaction of these rules 
in the densely populated and mountainous highlands

produced far too many claimants chasing far 
too 
little land, and the dynamics
of acquiring and holding land 
were as complex as the rules which give rise
them were simple. But the internal dynamics
to of rist are not our concern
here. Rather, the point is the alodial 
nature of this tenure, and its rela­
tionship to the "feud," gult.
 

The gult right is a right to govern and tax. As in medieval Europe, a
nobility administered a fragmented policy through 
a system of grants of feuds

from the emperor, and there are patterns of subinfeudation reminiscent of those
in Europe. 
But the feud conveyed was a share in taxation, not the land itself.
The financial underpinning of the empire was not 
rent, but tribute. The Abys­sinian peasant is thus no serf, a gebbar,
but a "rate-payer." His rist
right to land is in sense
no derived 
from the gult right. The first settler,
the akni, may well have hef~r permitted or sent by a certain emperor or lord
to settle in the region, Lt the title is not 
seen as derived from a title of
 a feudal superior; it is earned by clearing and cultivation.
 

Is the distinction important? 
 In the traditional model, 
it is not drawn.
No distinction was 
drawn between a tax right and a tenure. The state's right
to tribute produced by 
the land was seen as an interest in the land. It was
delegated to the gult-holder and described 
as a tenure. "To the nobleman
his gult, to the peasant 
his rist," goes the saying. Rist is an aludial
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tenure, but this is still African tenure system
an 
 ano there is no incongruity

to the traoitional mind in one piece of land being 
subject to two tenures,

neither derived from 
the other, each serving its legitimate function.
 

From our standpoint, however, dealing with contrasting types of 
tributary

and feudal systems, it is indeed an important distinction. The Abyssinian

peasant has controlled the means of production, his land and his oxen. 
 In
 
the Marxist sense, 
this can hardly be the feudal mode of production. The key
elemient distinguishing the feudal mode 
from the Asiatic mode is the ruling

class's direct control of the means 
of production. By any tenure-oriented,
 
economic test it 
cannot be considered feudal.
 

Conclusion
 

What can be salvaged from such a profoundly ill fit between the tenure
 
realities and the feudal paradigm? There are other tenure systems in 
Africa
 
which may be more 
truly feudal, even though their societies are not generally
so reminiscent of the feudal paradign as Abyssinia. 
 But caution is indicated.
 
The problem is not nerely that of the tribute/rent distinction, which is per­
haps too formal a distinction to be entirely trustworthy. It is the perhaps

related and misleading suggestion of the paradigm that 
the peasant should be a

serf, when he is very definitely 
a small proprietor, with all the conservatism
 
of the peasant small proprietor. The paradigm would seriously misdirect plan­ners' expectations as 
to how the peasant would behave in certain circumstances
 
or react to certain initiatives. Fallers has discussed African farmers as
peasants (1961), but we lack, 
so far as I am aware, a cogent analysis of them
 
as serfs. One suspects Maquet may be right when he suoqests that such a status
is found in Africa only where one tribe has subjugated another and now rules
 
it, with noble and ccoimoner castes.
 

This is not to suggest that the layereo 
tenure systems of hierarchical
 
African societies have no potential as the raw material of agrarian reform
planning. On the contrary, such panning can 
profit greatly by viewing each
 
layer as a crimplex of possibilities to be exploited. The 
group represented
by each layer is a potential assignee o new rights and, as each layer has
 
its own geographical scale, there 
are alternatives of scale for 
either farming
operations or land administration. Institutions of 
traditional lano adminis­
tration 
at the various levels may be considered for roles in improveo land

adninistration, and 
norms and values which legitimated the rights at each
 
level can be reviewed for opportunities for legitimation of new patterns.
 

These, however, are advantages be derived the
which might from creative
 
use of layered tenure systems generally, not only those which correspono to a

feudal model. And in the end, reference to feudal model
the seems more likely

to impede than to 
enhance the perception of such opportunities.
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LAND TENURE POLICY IN AFRICAN LIVESTOCK DEVELOPMENT
 

Steven W. Lawry*
 
James C. Riddell
 
John W. Bennett
 

An Overview
 

With very few exceptions, livestock development in Subsaharai Africa

has had two broad policy objectives: increased animal output 
for market, and
range conservation. Land 
tenure reform in some guise has often been 
seen as

instrumental to the pursuit of these objectives. On the simplest (but most
widely accepted) level, it is communal land 
tenure that has been pointed to as
 a major constraint. Thus, it is not surprising that many programs and projects
have tried to introduce 
tenure reforms which involve, in one way or another, a
reduction of multiple claims to and uses of specific grazing areas.
 

This tendency towards "individualization" is especially apparent in proj­ects which emphasize range conservation. The rationale 
for establishment of

individual rights 
to discrete grazing territories is often provided by (and
attributed to) the "tragedy of the 
commons" paradigm popularized by Hardin
(1968) whose rather simplified parable of what are 
in fact highly complex
processes has frequently heen taken much too literally by project planners.1

This criticism especially applies to an uncritical adoption of Hardin's policy
solution. Only under individualized tenure, Hardin argues, would the individ­ual herder be assured that self-restraint in balancing herd size with range
carrying capacit-' will not be exploited by the actions of other range users.
 

The "tragedy of the commons" paradigm found its way into African 
tenure policy in remarkably explicit ways. 

land 
Seretse Khama, the late Presidentof Botswana, used the followino variant of the "tragedy of 
the commons" in
introducing the Tribal Grazing Land Policy to Botswana's parliament in 1975:
 

* Steven W. Lawry is a Research Assistant with the Land Tenure Center,

University of Wisconsin-Madison; Professor James C. Riddell is an 
Associate

Professor of Anthropology at the University of Wisconsin, and an LTC Associate;

and Professor John W. Bennett 
is Professor of Anthropology at Washington Uni­versity, St. Louis, MO, and 
an LTC Associate. This paper has recently

published in Livestock Development in Sub-Saharan Africa 

been
 
(Bouloer, CO: West­

view Press, 1984).
 

1. Hardin recognized the danger, and his 
subsequent work edited with
Borden (1977) more 
fully elaborates the multitude of intervening variables.
 



18
 

Under our communal grazing system 
it is no one individual's interest
limit the number of his animals. 
to
 

If one man 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).
 

Individual land rights have been held 
to promote conservation for other
reasons.2 Since a first principle of managing animal production on natural
 range is the establishment of appropriate herd size, 
some analysts see limiting

the available grazing territory as an essential preliminary step to limiting
animal numbers. Only then will 
the herder be able to comprehend the implica­tions of running excessive numbers on wnat would presumably be that person's
only possible range. Under open access, 
not only is the responsibility for
 range abuse shared, and thereby diluted the
among 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 individual tenure,
it is held, herders will become disabused of the notion that there are avail­
able pastures elsewhere when the local range is depleted.3
 

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

Individualized tenure has also been advanced as 
a reform that will accom­modate growth policies. 
 Two arguments are typically offered. First. circum­
stances that favor conservation will also 
favor growth, as sustained develop­and growth in market offtake depend in part upon the
ment 

steady introduction
of improved production techniques and, perhaps most 
importantly, a stable pro­duction environment. 
 Both of these conditions are facilitated, it is argued,
by the increased control that individual producers will have over grazing land.
Second, individual 
rights will provide greater assurance to investors that
landholders are in sufficient control of ranching 
assets to 
warrant confident
extension of greater loan 
financing. Even though repossession of leased 
state
land is usually not an option available to private loan institutions, a legally
recognized exclusive land right by 
the ranching enterprise is a signal to banks
 

2. We use the terms individual, private, and exclusive rights more 
or
 
less interchangeably.
 

3. This issue has recently been ipplied to the Potswana case by Paul
Devitt (Carl Bro 1982). That are in fart
there "greener" pastures elsewhere
has been the basis of traditional range use 3trategy. 
 Loss of land to compet­
ing users, demographic growth, etc., 
have made such solutions to range degra­
dation increasingly unviable.
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and other lending agencies that the 
rancher has made certain entrepreneurial

management commitments to commercial production.
 

While individualization of tenure rights has been as
seen the solution
for most effectively handling large herd cwners in Botswana, for example,

governments and projects have recognized that it is inapplicable to many live­stock management situations elsewhere theon continent, and for smallholders
in Botswana. There has been a growing tendency for tenure reform to specifythe exclusive rights of a particular group to a definite grazing territory.
The best known examples of this approach are the group ranches of Kenya andTanzania, but the principle in one form or another is founo 
in most Sahelian

and East African project designs (see for example, Riddell 1982; Bennett 1983).
 

Government and project planners have cast group rights in terms thatprovide a legal context 
for corporate range investment. The data, however,
indicate that many 
herders welcome group ranches in countries like Kenya, not
because they are anxious to 
limit stock numbers or curtail traditional strat­egies, but rather because the new legal machinery gives them a less ambiguous
route to 
follow in protecting their range from invasion by cultivators (Galaty

1980).
 

In point of fact, experience has 
shown that tenure reform has often not
been an effective instrument in the pursuit 
of either growth or conservation
policy objectives. It can be argued that tenure
the reforms offered have not
taken adequate account of 
the broad economic and ecological environment of
pastoral systems of nature theor the of changes that are under way in theorganization cf livestock production. Some the salient
of more structural
aspects or pastoral production and their implications to policy are examined
below, but for purposes of the present 
discussion of conventional tenure

policy, the following observations are offered.
 

While tenure policies 
have tended to emphasize assignment of exclusive
rights to discrete lana areas, the circumstances of livestock production for
the vast majority of cattle producers require maintenance of some form of
communal tenure. In in mostfact, pastoral economies, livestock production
and use of grazing commons are still inseparable for two main reasons, 
the
first of which is related to problems of herd size. The great majority nf
livestock holdings are
in Africa small, 
fewer than 100 head of cattle 'FAO
1975). No single production unit coulo capitalize a ranching operation,
including water supply, with such small holdings, especiall,/ giver the non­
commercial orientation of many producers. 
 Of course, the group ranch concept
offers the economies of scale necessary tca finance ranch development, but. inmost cases critical issues of asset mana.qJement and herd disposition have not
been successfully resolved. 

Seconu are ecclojical reasons that mi itw - a in t imposition of' s.ystemsof individual lana rjiqhts to replace communal ' Livestock pioductionin semiar'd savanna areos ir- a iandJ-ext:nsiv , -rrise,'nt typically requiringquick rep!.ur,3e to higJily variable ra iafa]l atterns. Land tenure must: takeinto account the 1 *ihbe environmenta I iaence, we -,hould not be sur­prised that tran nce of resource use is a near univur sal colndition as spe­cific landed resources can normally he expected to have use value only for 
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limited amounts 
of time each season. 
 The timing of this use will depend on
type of animal, seasonal variation, and so forth, which 
in the Sahel, for ex­ample, results in different groups utilizing the same resource base at 
differ­ent times during the year. See Gallais and Boudet (1980) for a project design
that explicitly tries to deal with 
this factor. Transiency will remain de
facto an essential cowponen 
 of most tenure systems, if not de jure.
 

The transiency componeit means 
that intensity of use on any given landed
 resource will vary by time, space, and social 
group. Planning will have to
come to grips with the time-thing-person relationships that make life possible
in these arid rangelands. Individual tenure is not easily made compatible with
regular, transhumant movements 
between seasonally water
available supplies,
especially where dry 
season pasture conditions are not predictable. Exclusive
tenure requires, in most cases, a technical infrastructure that is not econom­ically feasible given present and foreseeable market conditions.
 

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

Transitional Economies and Tenure Policy
 

The economic organization of livestock production and 
resource management

practices are changing 
in response to a gunerai reorientation of household
economic interests away from subsistence production and local 
exchange toward
increasing market-oriented 
production and engagement with more cosmopolitan
economic institutions. This process has two important 
implications for pas­
toral production.
 

Firsi, resource management 
tends to become abusive. Especially today,
herders have even less incentive to 
maintain or initiate agreements pertaining
to resource allocation and control. 
 The local-level institutions that tradi­tionally have performed that function have yielded to 
supralocal market insti­
utions as an important new
solution factor in gauging production decisions. This dis­of local-level controls is furthec 
accommodated by other phenomena
that accompany rapid economic change, such as population growth, income di­versification, technological changes, ano, of course, development projects.The latter, including those that aim solely 
to reestablish ecologically sound
management practices, 
are cast with reference to 
the emergenL, wa~ket-oriented
 

economic institutions.
 



21
 

The second key aspect of economic change is tht emPrgcice of entrepreneur­ship, a term used in the broadest possible sense. Simply stated, as herd own­ership becomes less constrained by collective economic and managerial controls,
private rather than 
collective benefits are maximized. Or, put another way,the economic interests of the household or herd ownership unit are pursued
with increasing reference to external market institutions and commensurately

less so to local social obligations. This process of increasingly autonomous

decision-making r--inforces the breakdown of' local-level management controls.
 

There are three major attributes of the economic 
change process that are
 
relevant to the development of tenure policy. 
 First, the process of adjustment

to the new economic reality has been a tremendously uneven one, not only among
pastoral groups, but within groups well.
as In fact, the highly differential

character of producer adaptation and response to economic change is perhaps the
single most 
important attribute 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 dif­ferential production orientations and management styles (Bennett 1982). On
the most general level, "production orientation" divides along the 
lines of
market and nonmarket production, but the actual situation is one of a broad
 
continuum between 
these two extremes. "Management style" refers to the kinds
of herd management and enterprise investment practices typically characteristicof each production oritntation. For example, a "commercial" production orien­tation would normally indicate a management style characterized by relatively
high capital investment in water supply and ranch infrastructure, 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 might be more efficiently secured by applying limited assets

and labor to other activitie!,, perhaps involving labor ,,igration. These dis­tinctions are for policy
important tenure 
 because production orientation and
management style indicate general 
tenure uodels appropriate to the prevalent

production systems.
 

A second major attribute of the process of economic and structural changeis its implications for local-level resource control practices, including
formal and informal regulatory institutions. Recent research has led to anapproach that has many appealing implications to institutional development
range conservation, buttressing 

for
 
traditional institutional controls over the
 range use practices of local herders UHorowitz 1979; Gulbrandsen 1980). Tradi­tional i.nstitutions hold promise as 
broad organizational frameworks for exten­sion -ind planning programs, but it is doubtful tha- they alone retain theessential ,attributes and authority necessary for achieving conservation ob­jectives for several reasons. 
 First, 
the authority of traditional institutions


(as vested in chiefs, ward heads, and lineage heads) is mainly derived from
the exercise of political and economic 
functions that have atrophied as insti­tutions exterrml to th traditional order have gained ascendance. As statedabove, houshoic pjroduction and tLhor allocation decisions are increasingiy
less confinenl conventions. conoitions,Ky local larkt external employmentopportunities, and t:Lchno1 o.tesrev have all resulted in a funuamental reori­entation of economic: i.nterost -and hero almostmanagement everywhere on the 
continent. 
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In some parts of Subsaharan Africa, such as Botswana, the process of
change from traditional subsistence-oriented production 
towaro more commer­cialization is well advanced, while 
in others, such as among the Dinka and thp
Nuer in the southce-n Sud'an, it, has bare..y begun. The Maasai aiio the Fulani are
probably at intormeiatean stage in the process. The uecline of traditionalauthority has often Leen promoted by modern political elites as part of theprogram for nation-building, and often as a means of consolidating their ownpositions. Reinvesting traditinnal authorities with overcontrol importar-tland matters would be considered a step backward by most 
modern political
leaders as well as by many herders. Finally, there has even been 
a tendency
by some analysts to exaggerate the extent of contrcls formerly exercised bytraditional authorities community
over resource use. Those controls that
were in place 
were tailored to the requirements ann circumstances of relative
 resource abundance, and were largely concerned with assuring equitable access
 
to resources by group members.
 

Range 
use has truly become a chaotic situation in many areas, and the
prospects for local institutions alone maintaining control of the situation
 are 
not very good. This is happening because 
the processes of structural
change described above imply that the relevant economic institutions affectingthe production 
and resource use decisions of pastoralists are increasingly
situated bLyond the level 
of local exchange and redistribution networks. 
 To
be effective, 
resource control institutions must somehow he 
scalen tu these new influence "jurisdictions." Typically, 
some measure of state-level control
is necessary 
for the effective regulation of economic 
activity integrated by
national markets. This is not to deny, 
in the least, a role for local-level
institutions in the management of" resources, but it does suggest that the power
and authority of such bodies will 
probably, have to be supported by, and inte­
grated into, higher levels of state authority. 

Institutions, only pa.rt oF the equation, must 
be seen as arbiters of what
is currently absent in most communal 
tenure situations today: 
a body of consis­tent and accepted common property law that defines 
the terms, connitions, and

rights of access to 
common resources.
 

Arriving at effective common .roperty is a matter
law c, interpreting
customs 
and practice, combined with considerations of desirable public policy
toward economic development ann land use. 
 In effect, taking into consideration
both national and individual goals, common property law be at
must restated
the level of the 
nation, taking cognizance of local variations in custom andpractice. The evolution and formal restatement ot common property law will in 
most cases be a long-term process. 

A third major attribute of 
the changes affecting pastoral proUuction is
the transitional character of new
the economic and ecological relationshipsfacing the producer at any given time, 
which makes for aFn inherently unstable
palicy-making environment. Producers fundamental ly
assume 
 ruw economic and
social attitudes while simultaneously attempting 
to retain l onre 0f ficia].
institutional resources are and definen.weak poorly :uJeso oif ti0vor anddefinitions of rights tend to be vague and uncertain. Projects ttmselvespush objectives, production and conservation, that appear contradictory tothe producer. Signals are mixed, detracting from the aireany weakL credibility
producers grant modern sector authorities.
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Such problems are endemic to situations of rapid economic arid social
 
change. But the implications of inherent institutional weakness and widespread

public uncertainty over resource rights regarding 
the efficacy of proposen
tenure reforms are rarely considered. Economic change is a oyramic process,
putting severe limits on the ability of usually static legal 
rules to maintain
 
relevancy. This is a problem not 
easily dealt with under any circumstances,

especially by policy planners who are 
faced with a multitude of trade-offs.
 

A Model of Tenure Policy for Pastoral Systems
 

The changes presently under way are characterized by divergent responses

of animal producers to a changing economic environment, especially in the 
area
of commercialization theof 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 above,discussed grazing land isstill primarily communal, as necessitated by the intrinsic requirements ofsmallholder animal 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 feature of most pastoral production systems. Once the necessity of
communal tenure is accepted, the key policy center upon
issues the design of

communal tenure rules and institutions appropriate to 
the needs and potential­
ities of producers of varying production orientations and management capabil­
ities.
 

A policy model which holds promise for Subsaharan Africa is summarized in
figure 3.1. It should be emphasized that as a general model it is meant to
be illustrative 0 
the principles that underlie the policy relationships that
 
are discussed below. That is, we attempt a theoretical framework for approach­
ing the specific details of any number of 
tenure policy problems. The model
 
appears to assume a large measure of spatial separation between large commer­
cial holdings and smaller noncommercial enterprises. This, of course, is typ­
ically not the case, and a key question in most tenure reform programs will
 
be how to 
tailor specific reforms for specific groups Ltilizing shared range.
This will be difficult under the best of circumstances, and the evolution of
 
greater spatial separation may in the long run be necessary. Also, the model
 
applies to 
semiarid and arid production environments.
 

Tenure is treated in the model essentially as a dependent policy variable.
Tenure rules ano institutions normally should be scaled to the circumstances
 
of livestock production, as indicaLed by the role of livestock in the household
 
economy, and the production orientations and management styles of 
the producing
units. The first measure 
is the role of livestock in contributing to the over­
all income requirements of the producing unit. 
 This provides an indirout mea­sure of the relative economic interest of We husehold in livestock, and the
willingness (and ability) of the household maketo avaiab[e labor 2nd other
productive assets necessary, lo h, adoutinn -a certain Lrypes uf l,,ure-depen­
dent management practices. 

"Produtnitoni rientation" refrs to ott:itrte of the lives tock enterprise
to the market. Most herders produce both for subsistence consumption ano for 



FIGURE 3.1
 
A General Model of Tenure Policy Variables for African Pastoral Systems
 

ROLE OF LIVESTOCK IN 

HOUSEHOLD ECONOMY 


High reliance upon 

livestock sales to 

meet large cash needs. 


High dependence upon
cattle for cash and 


subsistence needs; 

and as input into 

other aspects of 

farming enterprise. 


Low reliance upon cattle 

as source of current 

income; used as form of 

investment and savings, 

but generally aspire 


to build up herds. 


PRODUCTION ORIENTATION MANAGEMENT STYLE 


1. Large Holdings
 

Commercial production 
for market, 

Fairly high 
investment in 
ranching opera-
tions. 

2. Small to Medium Holdings
 

Broad continuum from Ranges from
essentially traditional "traditional" 


to mainly commercial; strategy of min-

typically cattle still 
 imizing expenses

important for subsis-
 to "commercial" 

tence, but small levels willingness to 

of planned commercial undertake invest-

offtaKe achieved. ments. 


3. Small to Very Small Holdings
 

Marginal "itinerant" Minimal expen-

production; only occa-
 diture on farm 

sional, and then un-
 operatioin; asset 

planned cattle sales 
 and labor short,

possible. 


TENURE 


Exclusive: ranging 

from private prop-

erty rights to some 

form of leaseholo. 


Modified communal,
formal allotment 


to extensive group 

including manage-

ment provisos; also 

indirect control 

over land exercised 

via private water 

rights. Group ranch 

model. 


Communal use 

of public water 

supplies; cattle 

keeping in mixed 

farming areas. 


TYPE OF INSTITU-

TIONAL CONTROLS
 

State issues spe­
cific right via
 
legal instrument
 
(freehold, lease­
hold, etc.).
 

Supralocal board
 or authority al- X_
 

lots grazing to
 
local grazing
 
committee, group
 
ranch, etc.
 
Negotiation, not
 
strict regulation,
 
of range use pref­
erable.
 

Local-level agree­
ments; extent of
 
overgrazing lim­
ited by water
 
availability
 

and perhaps by

land use zoning.
 



25
 

the market, so it is the proportional mix that 
is really important. A poten­
tially useful measure for classifying mixed production units as either predom­r'inantly 

"! 

subsistence-oriented or redominantl,sales are undertaken on a regular commercialin isand planned, basis',. whetheo'f... ,This: would not,-:cusbe fail-ae but it exemplifies the qualitative considerationsth 
are involved in assessing changes in production orientation. ." 

"Production orientation" is important to 
tenure policy for two reasons.
 
First, the degree of production for sales indicates the general potential for'

undertaking private 'investments in water development and other range improve­
ments. Second, production orientation provides an indirect measure of producer
integration in national economic (and public) institutions, including marketing 
 .
networks. These institutions provide a structure, or medium, for the convey­ance of production and 
resource management incentives. In the absence of a
reasonably high measure of producer integration, in terms of overall po24tical
and economic interdependency, it is unlikely that the supralocal land authori­ties necessary for the negotiation and administration of tenure rules will be
effective. 
 "Management style" is derivative of "production orientation," and
is used here as a measure of the willingness and ability of producers to under-
Stake expenditures on herding operations. 
 It is a supplementary measure of
producer reliance upon livestock and susceptibility to public incentives.
 

-Implications for Land Tenure Policy
 

The large-scale commercial operations described 
in the first row of the
model may often 
warrant granting of exclusive leasehold rights to qualified
producers, although implementation of such a radical 
tenure reform should bapproached with great caution as 
competing rights must be thoroughly adjudi­" cated. Rights of stock movement should normally be preserved. Planning for
the Tribal Grazing Land Program (TGLP) in Botswana incorporated an overestima­tion 
of the commercial orientation and management capabilities of many large
holders originally believed qualified 
for the special rights and privileges
involved in-leasehold agreements. 
 Instead of assuring a production environment
conducive 
to the investment and improved management practices characteristic
of commercial ranches, the program instead provided an 
opportunity for wealthy

and influential large holders to claim exclusive rights to land without beingobliged to make the,improvements appropriate to commercial enterprise. Grant-.
ing of exclusive rights to individual stockholders should be undertaken onlywhen there is reasonable expectation that the benefits that will accrue to
society, in terms 'of increased output, income, and improved resource 
guardian­

: ship, outweigh the loss of societal welfare involved in the displacement of 7other producers utilizing the land.
 

Most livestock producers fall within the category of small to medium-sized
herders. Communal 
tenure is an essential aspect of this 
sector's production
environment. Policy development 
must .accept communal tenure as a given, and
undertake to develop rules and promote institutions capable of making livestock
production on common range work in the interests of producer welfare and envi­ronmental. conservation. Policy emphases to date have 
not given sufficient
direct attention to the problems of communal tenure.
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A Two elements have been suggested in the preceding section as essentialelements of a workable communal tenure. 
 First is a specificc body of law gov­erning rights and limits of access to communal resources, while second is aninstitutional framework for allotting land rights and policing land use. 
 What
* 
 is needed is the creation of institutions at both local and supralocal levels,

the first under the control of influence of stockholders, the latter responsi­ble for implementing range use 
standards and assuring equitable participation.

Communal range policies would evolve out of a process of negotiation, compro­mise, and regulation which in the long term may lead to the reasonable satis­faction of most interests. 
 The group ranch model is illustrative of a local­
level organization broadly representative of herder interests. 
 Though it has
typically, and appropriately, been promoted by planners for its 
advantages as
a production unit, greater attention should 
be given to its potential as an
organization for engaging regulatory 
institutions in negotiations range
over 
use standards. 
 Supralocal bodies must be backed up by suitable administrative
 resources, regulatory authority, and, of course, political 
commitment. To be
effective, any supralocal institution must enjoy a wider political legitimacy,
achievable only from a general public appreciation of the need for formalainstitutional role in regulating 
resource use. This latter requirement has
probably not been adequately met anywhere in Subsaharan Africa. Establishing

institutional legitimacy matters involving the regulation of
on 
 resources is

perhaps the single most difficult resource development constraint.
 

The third group in the model presents very different policy problems.These small to very small holders typically secure only a small portion of
total household income from cattle in the form of milk, blood, and only veryoccasional cash sale. For them, the small family herd may be an importantinput to other aspects of the farming enterprise and may also serve as the
household's only significant form of savings.
 

It is just because the smallholder is so often unable to provide eitherthe labor or the capital to manage effectively the few animals owned that spe­cial difficulties are presented. 
 Often the very animals that cause'the great­est damage and are unattended or only casually cared for belong to this cate­
gory of owner. Yet at the same time, the owner is frequently incapable ofprovidiny more animal supervision. In addition, these small holdings 
are the
only secure form of "wealth" possessed by this lower stratum of the pastoralcommunity. In the aggregate, the number of animals on the African range be­

' longing to this category is substantial, and unless we address the propertyrights in)olved, there is little hope of effective management. The land rights
of smallholders are probably best provided in the framework of relatively sed­entary mixed farming areas. 
 These areas need to be identified and secured forsmallholders as a first st p in any tenure reform program.
 

Conclusions
 

In most pastoral production areas of Subsaharan Africa, 
communal tenure

makes economic and ecological sense. 
 Though communal tenure systems throughout
the continent are undergoing severe stress in the face 
of rapid economic and
 

) iinstitutional change, individualization of rangeland will only in the
cases solve the problems characteristic of rarestcommunal tenure systems today. 

£4;,i!: ; 
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At the sane time, establishent of communal tenure systems that accommodategrowth, conservation, and equity objectives presents formidable challenges.

In any given situation, analysts must be prepared to assess rigorously
environment 
of livestock prouuction and producer decision-making 

the
 
in terms of


what it implies for land tenure, producer cooperation, and forms of adminis­trative regulation. Though traditional institutions may in some circumstances

retain 	sufficient legitimacy to play 
a rcle in range management, the economic
and political bases for traditional authority are becoming increasingly tenuous
 
across Africa. The cuittemporary production environent presents several unique

problems unfamiliar to traditional institutional experience.
 

The continuing importance 
of communal land use to pastoral prcduction
indicates 
that, over the long run, increasing attention should be given to
the developrent of policies 
in the areas of common property law (including
the relationship between individual and corporate rights and 
responsibilities
 
as well as arrangements such 
as group ranching) and regulatory and community
management institutions for communal lano usage. These two 
institutional
 
realms will pruvide the working rules for communal tenure. The latter area,
regulatory and community management institutions, has scne implications 
foi
 
technical assistance, 
for it suggests greater emphasis on approaches to re­source 	management similar to the tradition of public lanc~s management as known
and practiced in North Anerica (Calef 1960). 
 This tradition, with its predom­inant 
emphasis upon the negotiation, assignment, regulation
and of grazing

rights to common pastures, has been remarkably absent in providing even the
 
most geieral background to pasture management in Africa.
 

Achieving efficient administration of public, communal range will be 
a
long and difficult undertaking. Land management agencies will beccne 
factors
 
to be reckoned with at a rate roughly commensurate with two importart develop­ments 	in Africa's political economy: 
the economic integration of pistoralists

and their livestock production into the national economies; and the public
recognition of the state's legitimate interest in matters affecting 
the use

of natural resources. The former is proceeding rapidly; the latter will be
 
granted only grudgingly.
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LAND TENURE CONVERSION IN AFRICA:
 
BRI GI G REFORMATION TO REFORM
 

John W. Harbeson*
 

Changing patterns of land tenure have been cer ral elements in the colo­
nial and post-independence experience of nearly every African nation sinceWorld War II. Socioeconomic change in rural Africa has almost universally
introduced the possibility of commercial transactions in land, out of keepingin many instances with preexisting traditions concerning the use and distribu­
tion of access to land.
 

The importance of land tenure rules in Africa has in no way been dimin­
ished by perceptible reductions in the percentage of the workforce deriving alivelihood from agriculture and in agriculture's share of gross domestic prod­
uct during the last twenty years. While agriculture contributed nearly 35 per­
cent less to GDP in 1980 than in 1960, the percentage of the population depen­
dent on income from agriculture has diminished only abuut 12 
percent.1 Given
population growth rates of 2.5 percent or more duiing this same 
period, the
 
absolute number of people engaged in agriculture for a living has substantially
 
increased.
 

Over and above the clear economic significance of agriculture in Africa,

there is little reason 
 to suppose that the psychic, cultural, and politicalimportance of land to Africans has in any way diminished. Land continues to 
appear to represent status, power, and 
security to political elites, putting
then in frequent and often unhealthy competition with the rural poor 
for con­
trol of an invaluable resource. Clearly, 
if scarcely quantifiable, intimate

and complex relationships to 
the land are intregral to the definition of Afri­
can nationhood as well as to personal well-being for African elites and massesalike. This is especially the case in eastern and southern Africa where empire

meant the alienation of control over land 
and the introduction of European

settlement. Independence, therefore, meant in large part 
return of this trea­
sure to its rightful owners. 
 rhe forms in which these truths are expressed may
have changed conspicuously over time, but 
their importance and significance

have not.
 

* Associate Professor of Political Science, University of Wisconsin-Park­
side, and LTC Associate.
 

1. World Bank, World Development Report (1980).
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The central question is whether the substance has changeO: granted im­
portant albeit perhaps changing relationships to the land, what 
is the actual
meaning of land to African peoples? To what uses 
is it to be put? In what
proportions does access to 
land mean survival as distinct from a vehicle for
economic improvement, status as opposed to a resource 
for increasing standards
 
of living, power 
for elites as opposed to a means for the empowerment of the
dispossessed? 
 To the extent that land represents a principal resource for

development, who defines now land 
is to be utilized for that purpose, 
not
 
to mention who establishes the definitions of development 
themselves? In the
 
enormous academic 1lterature on 
land tenure and agrarian reform, relatively
little follows Paul Bohannan's initiative nearly twenty years ago in addressing

African conceptions of the meaning of land as 
distinct from how access to land
 
is in fact achieved. 2
 

The use of unfamiliar terminology may be valuable in giving 
new emphasis

to important but somewhat sidelined questions. There are at least two impor­
tant ambiguities in the use of the conventional terms "land reform" and "agrar­
ian reform." First, while it is generally acknowledged that changing land
tenure rules cannot bring beneficial results except as 
part of a more compre­hensive program for improving standards 
of living, definitions of land reform

do not always reflect this perception. The World Bank, for example, explains

that. "Land reform is concerned with changing the structure gov­institutional 

erning man's relationship with the lanO."3 
 "Agrarian reform" may, therefore,
be the preferable term, defined as it was by Marion Brown in the back-U.S.

ground papers for the 1979 World Conference on Agrarian Reform and Rural Devel­
opment to mean "modifying structures and institutions in the rural sectorprovide more equitable and more secure access to land, water, 

to 
and other pro­

ductive resources and services including agricultural inputs, new technology,
extension, credit, processing, storage, marketing, transportation, and niechan­4
ical equipment.,, Agrarian reform, thus 
conceived, represents progress in

productivity, equity, and implicitly 
standards of living for those 
of limited
 
means in rural aras.
 

Second, as Moris has notec, however, reform does not always produce such
desirable results. 5 Landowners and political elites may preempt the 
pro­
cesses of agrarian reform. As 
Huntington was critical. of modernization theory
for failing to come to terms with decay 
as well with development, possibly our
 uses 
of the term "land reform" and "agrarian reform" may similarly 
serve to
 

2. Paul Pohannan, "'Land,' 'Tenure,' and 'Land Tenure'," in African
 

Agrarian Systems, ed. D. Biebuyck (London: Oxford University Press, 1963).
 

3. 
World Bank, "Land Reform Sector Policy Paper" (May ]975), F. 5.
 

4. Background Papers for the United 
 States Deleyation (Washington:
Working Group on WCARRD, U.S. /gency for TntUrntiona L Level opment, July 1979), 
p. 22.
 

5. J. Moris, Managing Induced Rural Development (.1loomington: interna­
tional Development Institute, Indiana University, 1981), p. 68. 
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blind us to circumstances where reform processes retrogress, prove transitory,

or are preempted by those who do not share the objectives of the reforms. 6
 

In addition to these ambiguities, differences of emphasis concerning
importance of land reform in relationship to 
the
 

agrarian reform occur, partly

because of differences in how broadly the term
former is implicitly defined.
Montgomery in 1970, for example, considered land reform to comprise 
at least
 
initiating changes in ownership and tenancy rights, issuing titles and enforc­ing contracts, compensating landlords as well 
as collecting payments from pur­chasers and tenants, and adjudicating disputes over boundaries and rights. 7
 This represents a somewhat 
narrower definition than the World Bank's, both of
which are compatible with the views of Warriner who, while equating land reform
 
and agrarian reform, advocated eschewing a definition so broad that it "blurs
the real issue."8 Perhaps such subtle but important differences in breadth

of definition explain why the Agency for International Development's conference
 on Rural Development in the 1980s emphasized the use 
of land resources almost
 
to the exclusion of land reform, even though sponsored by the AID office thathas for many years supported the work of the University of Wisconsin's LandTenure Center, 9 Even Uma Lele, in her 
seminal work on rural development,

assigns only limited importance to land reform, centering only on cases where
great inequality in the distribution of land rights has obtained, e.g., inEthiopia and 
Kenya.lO Perhaps implicit narrow technical definitions explain

exclusion of land tenuic from such discussions.
 

rhe term "land tenure conversion" may also be susceptible to implicitdefinitions of varying breadth. 
The term can be restricted to a narrow, legal­istic idea of changing land "rights" from one form to another without 
neces­
sarily imprcving the distribution or 
quality of those rights. An alternative
 
definition might lead to on
new emphasis broader, more philosophic dimensions
 
of land tenure. Land tenure "conversion" suggests not only changing people's
 

6. Samuel Huntington, Political Order 
in Ch Societies (ew Haven,

CT: Yale University Press, 1968).n
 

7. John Montgomery, "Allocation of Authority 
in Land Reform Programs: A

Comparative Study in Administrative 
Processes and Outputs," Administrative
 
Science Quarterly 17:1 (March 1972): 62-80.
 

8. D. Warriner, Land Reform in Principle and Practice 
(Oxford: Clarendon
Press, 1969). Land reform and agrarian reform are treated as equivalent and
 
refer to changing the institutional framework of agriculture, including 
dis­tribution of ownership, forms of agricultural employment, the forms of land
 
tenure, and organizations 
where membership is obligatory if one is to hold
 
land.
 

9. Office of 
Rural Development and Development Administration, Rural
Development in the 1980s (Washington: U.S. Agency for International Develop­
ment, November 1979).
 

10. Lina Lele, The Design of Rural Development: Lessons from Africa (Bal­
timore: Johns Hopkins University Press, 
for the World Bank, 197-5), p. 179.
 

http:Kenya.lO
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relationship to 
the land bet changing beliefs 
about the meaning of land, with
particular application 
to 'Jhe contexts of Oevelornent efforts. Attention ta
beliefs about the meaning and uses land
of links 
the issues of land tenure
changes and participation in rural development. 
 ,e have learneu the importance

of local participation in many aspects of oevelopiient, from thle io,ation of
water points in Botswana Co the conduct 
of agricultural research irn Central
America.1 1 We have 
learned that small producers are often rational
more 

users of scarce resources than those operating on a larger scale, ano we knowthat developnent projects which do not take account of the attituoes of the
intended beneficiaries run 
e high risk of failure. Yet at 
least in Suosaharan
Africa, these lessons may have been overlooked in the conduct of lanrc 
 reform.
Paradoxically, 
signify promoting 

however, 
development 

in undertakings 
with equity by 

perhaps 
for 

than 
some 

any otherwhich more 
and the poor, essential


contributions of the poor their
to own. empowerment may have been forgotten.
review of some 
of the more dramatic post-independence land reform programs in
A
 

Subsaharan 
Africa reveals not only that real progress may have been limited
and ephemeral but that fundamental differences of views have persisted between

the planners and the participants in these land reforms.
 

The thesis of this paper is that reform
land itself must be reformed,
 
at least in Subsaharan Africa. An 
essential ingredient in any land reform is
understanding how producers
rural themselves 
view the land, how they define

their interests 
in land, what they view as essential to making the most of
their 
principal econcmic asset. Where these perceptions differ from those

of policy-nakers imbued with 
a concept of national development ano tne place
of rural smallnolders in development, processes of dialogue, persuasion, 
com­promise, and reconciliation must ensue. 
 Only in this fashion is it likely that
investing rural producers with new rights and access to land result
will in
their "epowe-ment" and, 
in turn, the kind of developnent at the national levelthat planners envisage. ro give far more than the customary lip service tosuch 
a process of actively engaging the poor in the institution of new,
effective, and more equitable patterns of lana tenure 

more 
may indeed suggest ananalogy to the Reformation 
in Europe. For tne "priesthood of all believers"
substitute the less 
ringing but perhaps equally important ')planning of agrarian


reforn by all those who are to participate in it."
 

In the sections that follow, the appropriateness of such a reformation of
land reform will be considered in the context 
 of major lana reform efforts infour countries illustrating several different models of land tenure conversion.
 
The elements of each model include:
 

I) The subjects of the refoon: are they individual house­
holds; families; or groups oased on residence, ethnicity, and/or shared
economic circLJnstances? 

11. See the enOL iO iteMaLujre publisheu by tim Fural [eveloiment Commit­tee at Cornell University on participation in rural developnent. A 5enclarkstudy for the series is John Cohen and Norman Uphoff, Rural Developent Par­
ticipation: Concepts and Measures 
for Project Design - Implementation and EvaT­uation it aca, NY: Rural [eveloninenL C nittee, -Center for International 
Studies, Cornell University, 1977). 

http:America.11
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2) The benefits of the reform: empowerment to sell, exchange, inherit,
 
use, and/or encumber the land.
 

3) 	The obligations incurred in terms of land use, payments, and/or polit­
ical or social obligations at the time of the transaction and/or subse­
quently.
 

4) The agency of reform: relative importance of national governments,

local authorities, donor organizations, or private groups in initiating

and carrying out the reforms.
 

5) The governance of reform: adjudication of disputes, assignment of ben­
eficiaries, determination of obligations, guaranteeing of 
 rights" and
the integrity of the reform as a whole, and initiating and carrying out
 
extensions or modifications of the reforms.
 

6) 	The purposes and interests served by the reform. 
 Each model involves
 
not only changes in land tenure per se but beliefs on 
the part of plan­ners and participantr concerning the purposes to be served by these
 
changes.
 

Model #1
 

Official Confirmation of Evolved 
 Broadly Based, Freehold Tenure. Kenya's
land consolidation program confir 
 hat evoluto-f 'traditional usufructuary
 
tenure had evolved toward individual "ownership" by the institution of freehold
 
tenure.
 

Denied their ultimate objective of political preeminence early in the
 
colonial era, 
Kenya's European settlers set about, with considerable success,
to 	demonstrate 
to 	colonial authorities their indispensability to the economic

development 
of 	the colony. 12 Not until the declaration of the Emergency 
in

1952did colonial authorities and moderate settlers 
take seriously long-stand­ing recommendations of agriculturists 
to 	stabilize land tenure in the 
areas
 
then reserved to African cultivation.13 At that 
time the colonial admin­istration took advantage of nationalist leaders' preoccupation with the insur­
gency to introduce land consolidation in the Kikuyu districts. 14
 

Traditional 
Kikuyu land tenure rules led to inoividuals inheriting a

number of often widely separated fragnments, none of which was individually
viable as a smallholding.- 5 Through land consolidation farmers exchanged 

12. See, for example, E.A. Brett, Colonialism and Underdevelopment in
 
Africa: The Politics of Economic Change 1919-39 (Nairobi: Heiriemann, 1973).
 

13. John W. 'larbeson, Nation-Building in Kenya: The Role of Land Reform 
(Evanston, IL: No.tnwestern University Press, 19731_ -. 

14. .P.K. Sorrenson, Land Reform in 	 the Kikuyu Country (London: Oxford 
University Pres, .968). 

15. A standard work is Jolin Middleton, The Kikuyu and Kamba of Kenya,Ethnographic Survey of Africa: East Central PtAfrica, 5 London:-Interna­
tional African T t tu-e, 1953). 

http:districts.14
http:cultivation.13
http:colony.12
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fragments of comparable size and quality so that each could hold in one place

land of the size and value of the separated fragments. The process was carried
 
out through elaborate and prolonged consultation with individuals and communi­
ties conceinino the nature, location, and value of lands held. When the frag­
ments had been consolidated, tht farmers were offered freeholo title to their
 
new holdings. 16  The new legislation limited the subdivision of land, under­
took to promote security and regulate rents, estaolished boards to review sales
 
of newly consolidated holdings in the interests of the poorer Farmers, and es­
tablished decentralized procedures to regulate and adjudicate lano matters.


A fundamental premise of the consolidation movenent was that traditional
 
Kikuyu land tenure rules had evolved to the point where traditional rights in 
land were very similar to those embodied in the English system of freehold. 
Care w take not to force on the Kikuyu a set of land tenure rules that was 
alien. -c Even with such caution, one of the three principal districts had 
to be -,done in 1961.
 

Participation in the land consolidation program was open to everyone in 
the Kikuyu districts, the expectation being that without the presence of na­
tionalist politicians, people would not resist engaging in the reform process.
 
Cohen gives a somewhat misleading impression in suggesting that only "loyal
 
tribesmen" were permitted to participate)19 The freehold titles did not
 
restrict sale, though some effort was made to restrict subdivision of consol­
idated plots through inheritance.
 

Individuals were frae to use the land as they chose. They were encouraged 
to grow cash crops and to participate in cooperatives but were not required to. 
Sme have argued that it was the lifting of restrictions on Africans' growing 
coffee, riot consolidation per se, which resulted in the increased production.
They have argued that freehold tenure was less something that the Kikuyu sought 
than something the colonial adininistration wished to impose as part of its 
overall political strategy: to create a conservative African smallholrer class
 
supportive of a multiracial alternative to independence on t,._ dSis of major­
ity rule. ' African farmers were encouraged to follow prescribed lano use 
rules in the interests of production aid soil conservation, but were not spe­
cificallv trreatenec with loss of tit.le for Failing to oo so. Implicit in the 

16. J.T. Flaring, "enurial Reform as a Prercquisite to the Green Revolu­
tion," World Development (1975), pp. u7-58. 

17. Ibid. One argUnent is tiat the titles were imposed on the Kikuyu as 
the price of their gaining encouragunent to produce urs crops. L'oiin Leys, 
Underdevelopment in Kenya (London: Heinenann, 1975). 

18. See, for example, F.U. Houniri, 'T}onsolidation, tu Losurf_, dnri hegeistra­
tion ot it:I Kenya," Jourral or /Aiministration uverseas, no. [[ in Local 

1962) , pp. /---l,'; and 'Sor'ren,-or , Land Reform in the Kikuyu Country.
 

19. i un, "!Lano e.Jwtnerj alu Rura" eveloi luerit, " ini Agricultural 
Development in A[rfica, ki..1. Hate; _ind M.F. Lotchie i.,ew York: Praeger, 
1U80d .. in nya 

20._Ley.,s, Underdevelopment in Kenya. 
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program was the concept of enfranchising these titled smallholders 
as a way of
isolating the nationalist politicians, but there were no specific political
 
obligations attached to the award of freehold tenure.
 

More than is true 
for any of the other models considered, land consolida­
tion in Kenya was initially carried out 
in close, patient, local-level consul­tation with the peoples affected by the program. Even at the time, however, 
there were unreconciled divergences of purpose between 
planners and partici­pants. These divergences of purpose have widened with time and help to explain

why the initial economic success of the program has been increasingly
nished. Initially government did just what 

tar­
ministry agriculturists had long


recommended and what "chiefs" in the area had to do on own.begun their Butone of the causes of the Emergency had been the willingness of appointed chiefs 
to consolidate private landholdings at the expense of those who had enjoyed

fairly secure tenancy under traditional rules. While provision was made for

establishing holdings in the name of those absent from an area, many who wereparticipating in the insurgency or who had Emigrated to Tanzania did not re­
ceive land. The sane pressures of growing landlessness which helped to sparkthe Emergency made the subsequent resettlement of the European withareas 
African smallholders a political necessity.
 

The land tenure rules themselves have enjoyed only limited effectiveness 
and legitimacy. 21 They presumed 
that Kikuyu were more prepared to accept

bureaucratic control over conveyancing and resulting distinctions betweenlanded and landless than has proven to be the case. Indicaticfns are that
successions to holdings 
are seldom recorded and that sales often not.22
 are
The Kikuyu prefer to leave titles in the name of the deceased original holder

and subdivide the land in smaller parcels than the statutes countenance whichdid, after all, characterize the traditional Kikuyu system. 23 
 The Kikuyu
may find the resultant limitations on security and 
freedom of disposition to

be an acceptable price for freedom from bureaucratic regulation and, perhaps,

for accommodating more people on the land. Unrecorded 
 successions and sales 
open the way 
for multiple sales of the same piece of land, increased difficulty

in implementing land conservation and developnent measures, 
and concentration
 
of holdings by the politically powerful. Indications are that all of these
have occurred. Individual titleholders have also experienced difficulty 
in
protecting their title deeds from being tampered with on behalf of those with
political influence.2 4  
Once excluded, therefore, from the titling process

by colonial adninistrators, the country's political elite has been able to 
turn
 

21. H.W. Okoth-Ogendo, private correspondence. See also his article,
"African Land Tenure Reform," in Agricultural Development in Kenya: An Eco­nomic Assessment, ed. i. Heyer, J.K. Maitha, and W.M. Senga (London: Oxford
University Press, 1976), 
pp. 152-87. Also F. Coldham, "Land Tenure Reform in
Kenya: The Limits of Law," Journal of Modern African Studies 17 (1979): 
615-29.
 

22. Ibid.
 

23. Middlston, Kikuyu and of See JomoKamba Kenya. also Kenyatta, Fac­
ing Mount Kenya (New York: Vintage, I52). 

24. Okoth-Ogendo, private communication. 
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the reform to their advantage expense of many were have theat the who to beenbeneficiaries of the program. 
 These problems have been exacerbated by Kenya's

unbridled population growth and the attempt by 
the Kenyan government to apply
the consolidation and titling process 
to other areas of the country where tra­
ditional rules were less in keeping witn English concepts of freehcld than were
 
those of the Kikuyu.
 

A clear lesson frcm the Kenya experience with consolidation and titling

is that initial efforts to build land reform from the ground up, though im.­perfect, have not been maintained--let alone improved upon in recent years.

Without such dialogue, divergence of unreconciled purposes between planners
and participants can grow 
to the point where the significance and durability

of the reform itself come into question.
 

Model #2
 

Donor-Financed Support for Increased Tenant Security in a Limited Area andOfficial Sanction for Narrowly Based, Imposed Freehold Tenure. This model is
represented by regional development in pre-revolutionary Ethiopia in which ag­ricultural development was attempted without changing traditional tenure rules,

wherein the interests of the government and the partic'.pants differed sharply.
An "essentially unregulated" freehold 
tenure system was enjoyed by a limited
 
number of landowners whose position symbolized and consolidated the Addis Ababa

government's conquest 
of the area around the turn of the century.25 The
Ethiopian government, therefore, sought oeveloment without 
tenure change while

large numbers of tenants sought increased security of tenure as a basis
engaging in real agricultural development. Tenants and small lanoholoers 

for 
inthe system sought security of tenure.
 

Chilalo district in Ethiopia was brought into the empire by the conquests

of Menelik II before the turn of the century. The political settlement of this
and other similar conquests involved transformation of an essentially corpo­rately managed usufructuary tenure system into concentrated private 
landhold­ings allocated to 'victors"
the and local people who collaborated with them.
Much of the renainder of the population was obliged to seek tenancies under 
these landlords on extremely unfavorable terms. 

In the 1960s the Swedish International Development Authority 
(SIDA) was
encouraged to promote cmprehensive agricultural development of' this district,

in part because of its 
agronmic potential. It established the Chilalo Agri­cultural Development Unit IAnong the
(C[AUl). purposes of the project was to
help farmers in the lower 
income brackets, specifically tIhuse who were ten­ants. At 
the time Haile Selassie's goverrynent appeared Lo be consicering leg­
islation to afford increased security 
of tenure to tenants. 26 fhe proposed
 

25. Joh1n nCoIr, and tura I Lt2v, [iI nl i fria" (fmbif "Land Tent re ridge,
MA: Harvard ln' ibi'Lute for nterna tion,..1uveloinimnL, /9), p. 21. 

26. Juonn Lohen, "_f'fe tLs nF i6roo hevoit.i.on SLrateies on renants and 
Small Sale(, La-nvdowne"- in the LUi li. her1 inn oF El:rlirpia, " Journal of Develop­
ing IAreas 9 (April 19/5): 35-LU. 
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legislation was never promulgated. SIDA undertook the project on the under­standing that such legislation would be forthcoming, but did not follow through 
on its threat to withdraw when this condition was not fulfilled. ApparentlySIDA considered that the benefits still outweighed the costs or that, as Cohen 
states, 'CADU's activities had few harmful consequences by themselves: seedgerminated, fertilizer worked 
well, improved livestock survived, and profits
did accrue to those who participated in the various programs., 27
 

While the subjects of the program 
were the tenant farmers, the program was

less successful than intended in reaching 
the poorest of these people. Those

whom the program did reach profited economically but did not gain land 
tenure

security to protect these improveients. The principal obligations of the

participants were the repayment of loans which at
occurred a remarkably high

level.28 While SIDA was the principal executing agency, 
it was unable to act
 
independently of the imperial government, which had other interests to 
protect
principally those of the landlords. Perhaps as many percent
as 20 to 40 per­
cent of the 
farmers reached by the project were evicted by landlords who, in
 
classic fashion, sought to preempt the benefits of CADU for themselves. 29 Evictions were stimulated by tax credits for investments in equipment that 
only the landlords could afford. Local courts in the surrounding area, domi­nated also by the landed gentry, did little to help those evicted. Land prices
escalated as did rents for those not evicted by their landlords.
 

CADII was a program where differences of purpose between planners and par­
ticipants were not at the level of 
how to reform but of whether to reform. Inthe light of the history of the land 
tenure systFm that was to be modified and
 
the subsequent history of the revolution, one may question whether any sort of
land reform could bridge the deep and historic difere-ices between the conquer­
ing governors and the conquered governed. indeed' the comprehensive rural

land reform introduced by the successor military regime represents 
an effort
 
to bridge these deep and long-standing differences. It seeks to build enough
legitimacy for itself that dialogue and reconciliation of divergent purposes
between planners and participants in agrarian reform can be brokered and recon­ciled. Should that occur, it might then be possible to compromise differences 
between the imposed and traditional social systems as they are reflected inland, a process nrr7-rT Attd t, mrtw y adventur'e and endangered now by larger
issues concerning the legitimacy of the military regime.
 

Model #3
 

Land Redistribution Creating Tenants of the State in Transition 
to Even­
tual Freehold. Such redistribution occurred in Kenya wheie 
former freedom
 
fighters and the landless 
and unemployed were given plots on subdivisions
 
of former European estates. The independent government of Kenya viewed the
 

27. Cohen, "Land Tenure.
 

28. Ibid.
 

29. Ibid.
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schemes as engineered by departing European 
settlers in their own interests

and as a diversion from 
the basic oevelopnent course of land consolidation and
 
supporting incentives growth.30 new
for The African settlers, on the other

hand, viewed resettlement as an important realizat Lon of Kenyan nationhood rep­resenting both an end to rural land-baseo inequaiity and a broacened develop­
ment opportunity. 

The British goverment appeared to have surnrised African and European

parties alike with its sudden decision in 1960, just as the Emergency was near­
ing conclusion, to grant Kenya independence under majority rule within a space

of three to four years. The decision came at a point when European parties
were at their zenith in organization and influence, and African parties barely
reorganized at the national level after the Emergency. The colonial secre­
tary, lain MacLeod, maoe clear his belief that 
 cooperation of moderat
 
European parties was essential to a smooth political transfer of power.31
 
The moderate Europeans used their influence to obtain a resettlement program
 
as one price for their acquiescence in the transfer. The conservative European

parties expressed their views through European farmers on 
whom the rural econ­
cxry still depended. They 
threatened to aoandon their farms immediately unless
 
more comprehensive resettlement schemes were enacted.32 
 Over African objec­tions the schemes were initiated prior to the transfer of power while the colo­
nial administration still held sway. rhe government used its power to deny

leadership roles in the transition to individuals like Oginga Odinga who 
did
 
not accept the terms of the transfer, e.g., individual tenure and especially

payment by settlers for the land itself as well as the
for wherewithal to
 
develop it. The effect of all 
this was to make resettlement a European issue
to be accomplished on European terms and conditions, thereby preempting a his­
toric raison d'1tre of Kenyan Africa, nationalism.33
 

The subjects of the land reform were for 
the most part to be landless and
 
unemployed Africans. In fact, however, many were not. 
 Former laborers on Eu­ropean farms were to get priority along with those who had been freedom fight­
ers. As a practical matter many cf the 
former group were dispossessed and had
become squatters on the lands now given to members of the latter group. 34
 
Some 30,0.U0 families received small plots designed to yield net cash incomes
 
of under US$100, in addition to subsistence. While the prospect of eventual
freehold tenure was held out to the new settlers, in fact nearly all have re­
mained in eff-rt tenants of the state. They have gained access to the land on
the basis 
of letters of allotment which make tenure conditional on repayment

of loans, observance of recommended farming procedures, ano other regulations
 

30. Harbeson, Nation-Building in Kenya.
 

31. lain MacLeod, "Blundell's Kenya, " Kenya Weekly News, 27 March 1964. 
32. Harbeson, Nation-Building in Kenya. A contrary view is expressed by


Gary Wasserman in his The Politics of Decolonization: Kenya, Europeans and theLand Issue (London: Cambridge Unive-r-sity Press, 1976). My rejoinder appears
in the Imer.ican Political Science Review (Ju]nie 1973). 

33. Harhesof), ibid. 

34. Harbeson, Nation-Building in Kenya. 
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the government might propose. The plots could not be subdivided, transferred,
or encumbered without the consent of the ministry. Settlers were required to

maintain their domiciles on the plots. Settlers of limited means experiencpcddifficulty it, meeting the repayment conditions which took only limited account
of natural disasters, payment delays for crops, excessive charges for plowing,
and participation through cooperatives in purchasing capital equipmnent left 
behind by the Europeans. Settlers enjoyed only limited 
"due process" in adju­
dication of any disputes concerning observance of the terms of tenure.
 

Cooperatives were established to give a semblance of local self-goverment
to the settlers, but membership became compulsory rather than voluntaiy. Coop­
eratives were obliged to purchase capital equipment left behind by the Europe­ans over 
the objections of the Department of Cooperative Development, and the
cooperatives were given little room for maneuver under increasingly strictcentral legislation. 
 The reasons for this strong central management were two.One was a desire to complete the country's liberation from colonial rule byrepaying as fast as possible the loans for the schemes provioeo by the British 
government, the Conmonwealth Developnent Corporation, and the World Bank.
other was the prevalence of '"orruption" which was defined 

An­
broadly enough to 

include not only criminal misbehavior, but protest against the terms 
of tenure
and the inability of the settlers to give weight to other development priori­
ties such as schools and clinics. 

As the settlement scheimes have matured, divergences of purpose and concept

between planners and participants have broadened and deepened. The same un­authorized transactions that occurred in the land consolidation program (Model

#1) have reappeared on the settlement schemes. additionalWhile resettlementoccurred to relieve concentrated unemployment in particular areas, many plots

have found their way into the hands of political elites, sometimes facilit-ated
in classic fashion by settler indebtedness. Current total indebtedness of the
settlers after five years of' resettleent had reached over 3 million shil­lings,3 5 reflecting not 
 only malfeasance but unreconciled difference in
pri-rities between goverrmient and settlers. 

The Kenyan qovernment sees to have viewed the schemes as sctething of an
albatross, a bitter parting gift of departing settlers and colonial administra­tors rather than the realization of the coals of' nationalism and independence.
For the settlers, however, there is evidence that they did quite well given theresources available, perhaps as well as those on larger "low-ensity" pints.Many of those who did do well not in factwere landless ur unenployed at thetijne they entered the schenes; nhey -.1d not official support: must oL creditec
for the success they enjoyed. I'tI e r who ,t-hie vemi higher i iconies ap­
peared more w..ing to repay rone !nons. 

The conelos an is (Ito i I r t tL Leeati e t,t .1ers jr te iove r mien ,. rt,tr­
tained quite Ji l'f eent pe t0'Io 1 t1 .-l&Ii I t. and pr iou [ties of ,.rarian 
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ers in Kenya, " Economic Development and Cultural Changie 12):1 (IJ70/7l) : 6-24. 
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reform. 
 Neither succeeded, or perhaps even recognized the importance of both
 
parties converting to a common belief system concerning how post-independence
agrarian society in Kenya should be constructed. Few processes of dialoguewere, or apparently are, available for reconciling the strongly held but un­
brokered differences in belief systems between the parties.
 

Model #4
 

Land Redistribution Creating 
Tenants of the State in Transition to Usu­
fruct within Organized Rural Communities. Land reform along such lines is in
 
progress in Zimbabwe where former European estates, many of them ibandoned, 
are being subdivided and redistributed 
to over 160,000 rural families. The

Go, ernment of Zimbabwe has made crear its commitment to some form of socialism 
and views the settlement schemes as means to that end. The precise definition

of that socialism is yet to be established, and the government has indicated 
that it will not institute such socialism until 
the rural peoples are ready
for it. 3 7 It is not clear, however, that the new settlers are ready for onelikely manifestation of Zimbabwe socialism: viilagization. 

The differences between toe Zimbabwe and Kenya res.ettlement sc'iemes are 
the more interesting because of thie simi-larities in the nature ano circum-. 
stances of the two programs. The element of surpzise in Kenya's propulsion to
independence was missing in the case of Zimbabwe, which achieved inuependence 
on the basis of protracted negotiations in london. ius in tLhe case of Kenya,settlement schemes were a price for Et;ropean acquiescence in the transition to

majority rule. Whereas the Kenya African parties ere 
 veak at the ti me, those 
in Zimbabwe--.if only barely in alliance with one another--had hicome seasoned
 
and sinewy after long years of struggle for independence. ko ,odera te ,ropedn

party existed on which to hinge a reconciliation in agorarian developmunt anu

politics between Europerns and Africans [.efore independence as haas been the
 
case in Kunya. Many Europeans nad ailLeady ahandoned farms as a i: nsequence

of the war wel1. before .indepencence o~curi. ht]it-,o I utltort Wook
resetteinnt 

plane before the huvh overnmnect ca'in2 ho iow
 

More thin in the Knury rvas, IitOFu,[ttI U i 1 i , 01i the

former European estates h(s t1an ilut0 tim 
 tfi:n ii ,i itI rm, Ut"iSO : 

special inpirtanci 1s the ftac th, Afut-,ii 
 , , tv yr toih fot t[Ai, jcio 

pay for tt ando °£ice o 1 a d were vot,T . ,rr I ,7.t 1.i L) I p rt ic 
 Larly
good year f'o: Ft'r o a i tarmuers ' they ver 1 t i ,yIIIa " ), but at
1976 level ' ien,n rfit- Y;i' olat;ILerujn y ) i OuprI't - t',A ii v J't 

Plots ae,/f, , (e r cotf en t u ?i if wI iiutm [ , e ( ti i i'nc to.) tnah;i , tit?
holders to earn th( ini iim w;(e, w , I ; &vt t at 'ni t t FI()ythf h ,' eny t nre rs, 
even all.owing for inflatinr tfI ,le-r' iiI , heri ., 1 vn clin­[,y Ichools,
ics , roats" , an prn , ii'f ttafr Uitl-- l iiitr t IimiF I ,iii 0 tii 1.hn e n r' ttiu' 
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eliminating many of the concerns felt the time by
at the settlers in Kenya.
Cooperatives are to formed
be on each of the schemes, but unlike Kenya there
is little or no pressure on 
them to acquire any capital equipment the European

farmers may have left behind.
 

Initially planned 
for 18,000 families on approximately 1.1 million hect­ares, the program has been expanded to accommodate nearly nine times the orig­inal number of families. It is thus far 
larger than the Kenya effort. Where
Kenya followed the Million Acre 
Scheme with subsequent piecemeal quick reset­tlement efforts, Zimbabwe has 
planned for a large program from the outset.
Where-resettlement quickly became anomalous in Kenya's post-independence devel­opment plans, the schemes in Zimbabwe appear likely to remain at the heartof the country's rural development effort for the foreseeable future. WhereKenya's newly independent government came to share with the relevant interna­tional development community (CDC, IBRO, and expatriate planners in key minis­tries) the view that resettlement was 
a costly political necessity for tne
transfer of power but inappropriate for a post-independence development strat­egy, the Mugabe government appears to have resisted a similar view put forward

by at least one prominent external donor.38
 

The subjects of 
the reform were chosen from surrounding, overcrowded,
communal areas (the Tribal rust Lands, 
or "reserves" established by European
administrations). While 
settlers 
were not required to be landless or unem­ployed at the time of settlement, they have 
been expected to surrender any
assets in land they may enjoy in the communal areas. The first schemes have
been heavily concentrated in the eastern portion of the country, including most
of the Shona communities, partly because of 
the pressure of landless former
freedom fighters surging across the border from their former 
exile in Mozam­biaue. Another reason 
for the eastern bias of the schemes is the refusal of
people in the western portion of the country, many of them Matabele, to partic­ipate in the program, presumably at the 
behest of Joshua Nkomo's party which
has lost much of its influence in the national government.
 

The settlers are themselves in effect tenants of the state as 
in the case
of Kenya. Settlers have been granted permits to reside on the schemes, culti­vate, and graze livestock. These permits oblige the settlers to abide by any
regulations the government may impose, 
on pain of summary dismissal from the
scheme without any recourse. 
 The schemes provide no security of tenure, there­fore, but settlers remain liable for payment of taxes, adherence to destocking
orders, and other costs of participating in the program. 
 It may be the case
that women do 
not have rights to acquire tenancies in their own name on the
schemes. 39 The settlers have no guaranteed authority to sell or encumber
the land or bequeath it to their offspring. Even the dimensions of the plots
may be changed without settlers' consent if in the government's judgment this

becomes necessary.
 

38. Zimbabwe Country Development Strategy Statement (Washington: U.S.
 

Agency for International Development, 1982).
 

39. E. Berry, private communication.
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The immediate governance of the schemes, as 
in the Kenya case, rests with
settlement officers 
on the schemes. The 
settlers have elected committees from
their ranks on each of the schemes to serve as an advisory body for the set­tlement officer, more democracy than was ever proposed or enacted for theKenya schemes. Real authority, of course, rests with the ministry which to
date relies upon pre-independence legislation vesting control of land in thestate. For this reason lands "purchased" by the government in fact are nottransferred to the government but revert to it. While working control 
over
land allocation and dispute adjudication at the local level has been trans­ferred from the "chiefs" to the elected 
councils dominated by the political
parties, the basic institutional framework 
for rural development has yet been
unchanged from 
what it was before inoependence. The Mugabe government has
only just recently embarked on a 
major restructuring of its legislation and
governing institutions which, if it occurs, will mark 
a further departure from
 
the Kenya model.
 

The underlying conceptual oifferences between the 
Kenya and Zimbabwe re­
settlement efforts lie 
not only in the 
terms of tenure and importance assigned
the effort but 
in the ultimate objective of the rural development in and out­side the schemes. The Mugabe government has made clear its intention to insti­tute some form of socialism, the specific outlines of which have yet 
to emerge.
One manifestation 
on the settlement 
schemes is the insistence that settlers
live in villages, for administrative convenience 
and economies in service de­livery, to be sure, but also to establish a sense of rural community consistent
with socialist ideals. 
 Kenya, too, proclaimed a form of African socialism, but
from the first there were 
few empirical manifestations in the structure of the
 
rural economy.
 

The Mugabe government's pledge to establish socialism only 
in forms and
at a rate that people have come to accept or 
want is a distinctive application

of the principle that underlying belief systems and 
conceptions of agrarian
reform and development must in fact, 
not just in principle, be shared by plan­ners and participants alike. 
 It is still 
too early to tell how profoundly the
Mugabe government means 
to abide by this pledge. Initial indications are that
there are a number of important questions 
reflecting underlying concepts 
of
agrarian structure that will need 
to 
be brokered if the settlers discover that
the government 
is serious about dialogue. 
 The terms of tenure is one such
 area. Another is the villagization requirement, 
which does not appear to be
welcomed, at least by some 
of the first settlers.40 The whole relationship

of the settlements to the 
surrounding communities, a problem also in 
the Kenya
schemes, needs to be addressed. At what point and on what terms 
are the set­tlers to 
be reintegrated with the surrounding commUnities? 
 There may be prob­lems of the government attempts 
to 
reduce the initial size of holdings already
occupied because of population pressures. The difficulties of establishing

promised services and agricultural inputs is already 
an issue.
 

40. John W. Harbeson, 
"Land Policy and Politics in Zimbabwe," Current His­
tory (March 1982), pp. 121ff.
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Model #5 

Relocation of Smallholders from Homestead to Collectivized Villages with­out Changing Usufructuary Tenure Patterns. VilTagization was the rural embod­
iment of Julius Nyerere's concept of ujamaa. The government abolished free­
hold tenure for the few 
who enjoyed it shortly after independence, confirming

the previous colonial administrations's policy of preventing the evolution of
private freehold tenure. 41 To foster ujamaa, Nyerere sought to move dis­
persed households into villages where "traditional" patterns of cooperation

could flourish, as he 
believed they had in pre-colonial Tanzania, and rural

class stratification could be preventec. Villagization also introduced 
econ­
omies of scale in the use 
of scarce skilleo personnel and the cost of adminis­
tering social services. In fact there appenred 
to be a fundamental conflict
 
at the local level between pursuing the self-reliance Nyerere postulated 
as

the essence of African socialism and 
being required to accept bureaucratic
 
directives telling local communities what they 
should do to help themselves
 
and how they should do it.42
 

While viilagization was attempted throughout the areas,
rural there were

important regional variations in rates of acceptance, the poorer areas respond­
ing with more enthusiasm.4 3  The villagization took place in phases: first,

movement to the 
villages after which settlers were permitted private cultiva­
tion; second, the creation of collective production within the framework of co­
operatives. 
Phase two proved tc be time consuming and difficult to administer,

in part because of settler reluctance, so that by the early 1970s, five years

or so after the Arusha Declaration, only about 10 percent of the 
villages and

15 percent of 
the Tanzanian rural areas were collectivized.44 Cohen notes
that those who previously acquired land on an individual basis 
were to be won
 
over and nct dragooned into the new system.4 5 Nyerere, 
like Mugabe, pledged

not to achieve socialism by compulsion, but compulsion did occur. 46
 

It is not clear that in instituting villagization and collectivization,
 
the Tanzania placed much as
government as weight appropriate on the risks
 
to farmers of limited means entering upon the new system--though many of the
 
poorest did venture into the p-ogram--or that sufficient effort was made to
 
sort out at the local level the costs ano oenefits to the participants or to
 

41. K.M. Maini, Land Law ir East Africa 
 (Nairobi: Oxford University
 

Press, 1967), among many possible sources.
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anticipate and modify likely 
problems. 47 The program may alsohampered by the ccmpetition between party and bureaucracy 
have been 

in its managenent.It is not clear that either institution possessed the resourceswith the attention to do the jobto detail and the concerns of individual communities thatwas required. In any event,

with collectivization is 

one of the unoerlying problems of viilagization
that the self-reliance proclaimeo as a key element ofideology at the national level appears not to have been realized at the locallevel. Local peasants appear in a true sense to have been forced to be free. 

Model #6
 

Abolition of Private Ownership Enjoyed by 
the Few and the Institution of
Usufructuary Tenure for All Managed Locally by 
Peasant Associations Without
Much Relocation. Public ownership of land has been central to the Ethiopian
revolution in progress since 1974. 
 The Mengistu goverment sought by this
reform to empower the peasantry and, partly through such means, to acquire the
political legitimacy it needed to carry out 
the revolution and prepare the way
for a new political order.4 8 Especially in many regions the
of south, ten­ancy on unfavorable terms symbolized creation of an 
"internal empire" by Haile
Selassie's predecessor, Menelik II. 
The warm welcome for land reform did not
automatically produce legitimacy for 
the regime, willingness to participate
goverment-supported marketing schemes, or agreement on 
in
 

the suitability of sci­entific socialism as a new basis 
for defining Ethiopian nationhood.
 

Land tenure patterns in pre-revolutionary Ethiopia were enormously complex
and varied. Roughly, however, there 
were four broad categories of landholding:
kinship tenure, village tenure, private 
tenure, and government tenure. 
 The
implications of 
private tenure in the southern portions of country
explored briefly in the discussion 
the were


of Model #2 tenure systems. Kinship
tenure in Ethiopia is known as and
rist is characteristic 
of much of the
northeastern quadrant the
of country, which constituted the country 
before
its vast expansion 
at the hands of MeneliK's armies. 
 The rist areas are di­vided into many geographical units, 
each originally establis-e by a founding
father. The Pmhara ambilineal descent system 
enabled persons 
to claim access
to land through both the maternal and paternal families.49  or
The welter
conplex and conpeting claims 
to land were resolved by well establisheo local
political processes which measured both the strength of the claim and the
status of the claimants. Generally ristegna (rist-holders) enjoyed 
usu­fructuary claims 
to the land. In principe,7the Tans were
Superimposed on ristegna, 
not to Oe sold.
the however, were gult-holders, those Given
 

47. Ibid.
 

48. John W. Harbeson, "Socialist Politics 
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in Socialism in Sub-Saharan Africa: A New Assessment, ed. Carl Rosberg andThonas Callagh-y-(Berkeley: Institute International Studies,
tor University of
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49. Alian Hoben, Land Tenure Pmong the hnhara of Ethiopia (Chicago: Uni­versity of Chicago Press, ID737(. 

http:families.49
http:problems.47


45
 

sometimes hereditary grants by the crown to receive tribute due the state 
f0rom
 
rist lands. 

Village tenure, characteristic of parts of Tigre and Eritrea, is based 
on
residence rather than kinship. 
 Land is periodically redistributed by village
leaders to take account of 
new residents and the departure of others. Holders
of village tenure 
enjoyed usufruct and did not have the authority to sell or
bequeath their h ings. Private tenure, 
as we have seen in Model #2, was
established 
throLn the conquest of the southern regions by Menelik. Lands
not so allocated were retained as government land. Pastoral communities roam
much of this land. Where it was awarded to individuals, typically soldiers or
government employees, in lieu of salary, the government retained the residual
 
right to dispose of the land.
 

On the eve of the revolution, Ethiopian land 
tenure systems were charac­terized by concentration of holdings, absentee landholders, insecure tenancies,

fragmentation of holdings, and great inequalities of status and power based on
land. Over much of the 
realm land tenure systems reflected the alienation of
traditional patrimonies as 
a result of imperial conquest.
 

One of the principal revolutionary objectives in Ethicpia has 
been rural

land reform. Proclamation 31 
of 1975 abolished all private ownership without
compensation. 50 Peasant associations were to be created having 
the responsi­
bility to distribute land on a usufructuary basis to typically a hundred or so
families within the jurisdiction of each. 
 No plots were to exceed 10 ha, and
no one except the old and the infirm were to be permitted to hire labor. The
proclamation established 
priorities for redistribution of land. Curiously,
former landlords, once dispossessed of their 
previous estates, were to share
first priority along with their former tenants, but the tenants that such land­lords may have evicted came after their malefactors! Organizations such as the
church were authorized to receive land, 
but received the last priority. All
payments to 
former landlords were to cease immediately and landlords were to

parcel out their oxen to 
their former tenants.
 

Peasant associations assumed large responsibilities under the reform. Inaddi; r,jfy-c usc they were to212 rsting the of land, 
 obligated help establish

cooperative societies for development purposes and to adjudicate most land dis­putes. Subsequent proclamations endowed the associations with 
legal personal­ity and invested them with ever 
increasing degrees of responsibility for such
activities as orovision of educational resources and the defense of their local
communities. Ministry of 
Land Reform officials were assist
to local peasant
associations in their adjudication work 
as well as other areas, but the land
reform clearly implied that local knowledge would be the basis for adjudication
in such matters as boundaries. After confirming 
the legal status of associa­
tions, the military regime acted to 
qualify the delegation of responsibilities

to the peasant associations. Through hierarchies of district and 
provincial­level organizations, the peasant associations were to
obliged recruit militia
 

50. "Proclamation #31 of 1975," 
 Public Ownership of Rural Lands, Art 3,

Sect I (Govt of Ethiopia, 1975).
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for the 1976 and 1977 Eritrean campaigns as well as for 
the Ogaden war.
Through cooperative societies, peasant 
associations have been 
given a great

deal of responsibility for 
 rom-oting local participation in officially 
spon­
sored development campaigns. 1
 

The rist areas of the north 
were 
treated somewhat differently than other
areas under the proclamation. Peasant associations in these areas were to per­form the sane functions as those elsewhere, except that they 
were not required
to redistribute land. Implicitly the 
f-nhara rist system was allowed to con­tinue to function as 
it had in the past, 
whether because it appears relatively
egalitarian or because the military regime was not prepared to challenge exist­ing systems in these areas. 52 
 In effect the derg created for the former
empire as a whole a land tenure system 
not unlike that which had obtained in
the north, except for 
the ambilineal descent system and the superimposed gult.
The other exceptions 
to the sweep of the proclamations were the Ethiopian
Orthodox Church whose control over 
lana was not directly challenged, pastoral­ists on government 
land whose security of tenure the proclamation purported to
strengthen, and 
very large commercial agricultural estates which were to be
nationalized and 
run as state farms. 53
 

The military regime relied 
on the Zemecha students and teachers to help
administer this quite radical and thoroughgoing program. These were high
school and university students and 
teachers liftao 
out of the classroom
distributed around the country 
and
 

to explain and mobilize support for revolution­ary tasks such as 
the land reform. 
 Many of the students wished to expropriate
landlords, eliminate local bureaucratic supporters of the old order, and estab­lish collective farms more
far rapidly than the military regime was prepared
to countenance. The result was 
the alienation of the most vocal and energetic
constituency in 
tne country favoring a socialist course for 
the revolution.
 
Throughout the %engistL government's struggle Co consolidate power and
snuff out insurgencies in Eritrea and 
the Ogaden, opposition has come as much
or more from the left as from the right, from those favoring an end to imperi­alisn, internal as well as external, the elimination of privilege perpetuated
by the old order, and 
tne quest for scientific socialist 
answers to the coun­try's developuient problems. 
 The violence that has characterized certain peri­ods during the military government's eight-year tenure and 
the large numbers
of Ethiopians in exile have been caused in large part by the refusal of civil­ian proponents of revolution to accept the legitimacy of military leadership
on this course. The Miengistu government 
for its part has resisted democracy


or civilianization 
of the government out of an apparent belief that many
 

51. A good summary of the procl.anation 
is John Cohen and Peter Koehn, "Ru­ral and Urban Land Reform in Ethiopia," African Law Studies, no. 
lI (iz7).
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civilian cadres had been coopteo by the ancien rgime and could not be trust­ed with leadership until the revolution had moved further along its 
course.
 

The insurgencies in the gaden and Eritrea, on the other hand, appear tohave been based cn the premise that Ethiopia itself as an entity is contradic­
tory to scientific socialism because it was created in its present form by im­perialism. The more 
the Mengistu government has devoted resources to 
denying
these claims, the more it has been placed in the position of defending an im­perial creation, thus undermining its apparent commitment to scientific social­ism, or even to liberal democracy from the perspective of others. Perhaps
right-wing opposition to the military regime would have permitted the military
regime to 
appear somewhat more moderate and progressive to its critics from the
left. The rural land reform, in particular, by undermining a founnation forthe consolidation of the empire, may have seemed to invite the dismemberment 
of the country.
 

Not least among the Mengistu regime's problems of constituency-building
have been the very rural families who benefited from a reform that more than any other single act symbolized the coming of the revolution. Having been em­powered by the reforms, the 
new peasants and their associations appear to
been reluctant to embrace attempts 

have 
of the Adois Ababa regime to mobilize themfor collective 
farming in place of their peasant association-sanctioned private
usufruct. Moreover, 
the regime appears to have ham difficulty persuadingnewly established peasant 

the
farmers to increase marketed production. The reform

has given the rural poor a basis for 
insisting on favorable 
internal terms of
trade and provision of consumer goods in return for marketing their output
through centrally sponsored channels. In effect, 
therefore, this revolutionary
reform which was so much in the interests of the beneficiaries, has empoweredthem to insist on "negotiations" with the government on matters of economic
organization. There 
is little provision for such brokering in the 
regime's
conceptions of scientific socialism. while necessary, such brokerinq may beoutside the capabilities of a regime not certain enough of its own legitimacyto risk departures from its own blueprints in order to increase that legit­
imacy.
 

Conclusions
 

The conclusion indicated 
by the forecoing review of Subsaharan African
models of land tenure is that continuous brokering of the interests of 
nationalelites and local producers is essential even in matters of land reform clearlyundertaken in the 
interests of the producers. In differing ways all 
the models
of land reform have appeareum ot c-ertaiin points to connect planners' and par­ticipants' interests. However, the interestsa 
 of neither party are necessarilystatic over time ;Yno demjer problems may surface when more [mmediate ones appear to be resolved. ApplieC research on participation in rural developmenthas centered r the aynmics of 1 cal iLvolvementi but nmas r,cnornized tre indis­pensanility KWt Jnequate cert rii support for nuc wo rk. Ibishi a paer nius beyond
that uoir 
 W, venn tha t il ,-vrerm n nlic !- ma:, m trs t r-elvesevolve mechmu n fo r h n i n u it Wrinti conception o a jusLan ro am , r Iunj Ir ' i od .0 rm, q: ML, in otler prFnC) amn Instltuted 
to help te 'ur poor are tonqic j in thy mn run. I.ru rIfrm it lIf musthe r,- r ' q ", iri Ii Liatrun ujt icu ra ruulution of wiffturar 'e of belief 
concerr-mr ',it, l [ma te quaa1s n suchi ]Iama r form. 



THE REFORM OF CUSTOMARY TENURE IN THE
 
ECONOMIC TRANSFORMATION OF TRADITIONAL AGRICULTURE
 

Kenneth H. Parsons*
 

Introduction
 

My recent consideration of the reform of the customary tenure system of

Africa is part of a more 
comprehensive study of the contributions of economic
 
analysis to the formulation of national agricultural development policies,

currently entitled, "Transforming the Economic Order 
in Agricultural Develop­
ment." I do not propose to 
say much about issues in this wider context, but a
 
few remarks seem essential.
 

In this larger study I am simply trying to think my way through a complex

set of issues, which to me are as 
yet unresolved. Since I am 
in the middle of
this effort, my comments today 
are destined to end up in something of a vague
 
zone which I have not yet thought through. I would note, however, that I am
attempting to 
understand the processes of policy formulation. Since public or
 
social policies are by their very nature intended to change things, and 
must
therefore be evaluated on the basis of the changes they make, our thinking
here cannot lead to very definite conclusions. It is much easier to study
the "effects" of policies than to make warrantable judgments about the pro­spective content and design of such policies. But this is where we are at
professionally in dealing with rural development policies for tropical Africa.
 

As 
I have observed and thought about agricultural development programs in
 
the LDCs, and particularly in tropical Africa 
and Latin America, I concluded

that more 
helpful insights were needed from economists and economic analysis.
We need to formulate economic analysis 
in a way which recogniL 3 that the
 
structures of economic systems can be economic
an problem--not just their
 
operations. As one reflects on ' s point, I think one can see 
that the great
creative moments in economic 
ar isis have always come at times of crisis in
national situations. 
 Thus, the creative cutting edges of theoretical formula­
tions in economics have come in the economically advanced countries, where the

larger numbers of economists and other professionals have their careers--espe­
cially in the great universities. Inasmuch as it is only 200 years since the

landmark formulation of Adam Smith's Wealth of Nations, 
not only have the

creative frontiers of economic analysis since then been in Europe and America,
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but the types of problems now encountered in the so-called Third World were
not of deep concern to the profession. 
 In fact, until quite recently many of
these folks lived in a colonial status; thus the types of problens now beingconfronted in national agricultural development prograns have never been a cen­
tral concern of most economists working at the puzzles and problems of theirown countries. Econonists nave tried to surnount this set of problems by a 
faith that the technical analysis of economics has 
universal. Epplication.
though this is a valid assuimption, within limits, it is not 

Al­
valid, in my judg­ment, for guidance in the formulation of agricultural development policies. 

At any rate, I have cme to the conclusion that agricultural development
and particularly agricultural development policy should be better served by
economic analysis than is now the case. As a part of this general effort, I am making a serious attempt to better understano the relevance of the writings
of John R. Commons for the formulation of agricultural development policies.
 

It no, seems to me that the relevance of conventional formulations ofeconomics--referred academic asto in circles micro- and macroeconomics--are 
deficient as the basis for the formulation of agricultural development poli­cies--and 
I would emphasize policy formulation--in the LDCs for a number of
 
major reasons.
 

First, the great advances in economic analysis of 
the past 50 or 60 years

have been achieved within a postulate that national systems of economy 
can be
understood as mechanisms for the transformation of resources into commodities.
 
This is in line with and descended from the achievement of Ricardo in formulat­ing economic analysis on 
thn-basis of the Ncwtonian paraoign, Among the impli­cations of this Formulation is the assumption that the institutional structure --what Hicks called the social 
franework--can be taken as 
given. This in turn

carries over 
to the view, so often expressed, of the government as an intruder,
an interferer in the national system of econuny--the common phrase is "govern­" 
ment interference.
 Keynes, of course, broke through this barrier, by persuad­ing the profession that fiscal and monetary policy cculd be used to achieve 
economic stabilization, 
an idea which was later extended to the possibilities
of stimulating national economic development. This has had the consequence in
the United States and, I think, Europe of overloading to tax system to carefor the aged, toe handicapped, and the unemployed--hence today's "supply-sitie" 
economics in the United States. 

A second iinitation imposed economnic is theupon analysis assumption

fastened upon the profession by 
 Jonn Locke and adan Smith that the social orderwithin which economic systems function is one of harmony, without fundamentalconflicts of interest. Pdn"rig the consequences of this is the inability toknowledge, much less deal ac­

ith, the pgrblems of economic power and the nature
of property relations. 

A thind IimnitaLtion inherent in t formulation tu cVonu-ionrla[ c nCOicsis that iU has always Kenn assuIu fy uu1n .nfistsli it CV i2FY!-)ntCuJl][.( eju,andeven /uiLJid he, in: udn th roo r'n )in ,tjr ittf thei fly,._n-provitet entre­
preneurs nod emnough1 leuway . Iei'e mas bteur muton i.Dcl.'LOf uve the past twocentur ins as to whether this couild oe .cmmi v]... t ison being originally 
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posed as to whether the introduction of labor-saving machinery would lead 
to
 
unemployment. Although this 
issue is again becoming a "hot" one, with robotic

production processes being installed, I am not interested in this issue at 
this
 
point, but rather the corollary which must have seemed so obvious as 
to need no
 
comment at 
the time of Adam Smith: namely, that if people were not drawn into
the capitalist sector, to use Arthur Lewis' characterization, then they could

continue to 
survive as before in the "subsistence" sector.
 

It is this habitual assumption of economists, I would now argue, that is
 
getting us into much trouble all 
over the Third World. We woulo modernize ag­
riculture according to the "best" thought in economics in ways which not only

displace labor and make people redundant, but actually destroy the traditional

society and system of economy, the great merit of which was originally, and to
 
a great extent still 
is, that the system provided security of expectations re­
garding survival opportunities. This in my judgment is one of the major 
roots
 
of the present crisis in African agricultural production.
 

Not only are the traditional subsistence-survival economies running down

through population growth and the deterioration of soil and vegetation, na­
tional agricultural development programs are destroying the 
traditional sur­
vival opportunities in economies of agriculture without creating alternative
 
employments. This is 
a very complex process, made worse by the rapid increases
 
in population, the drought in grazing country, and the general deterioration of
 
soil and vegetation through overuse.
 

Agricultural development programs 
devised by Marxians attribute all the

distress resulting from the poverty which is spurred by 
the deterioration of
 
the system of survival opportunities to the capitalistic record of colonialism,

to exploitation by the advanced countries, and to the greed of 
multinational
 
corporations. But agricultural development programs by are
devised Marxians

also destructive of the traditional survival economies of 
agriculture in ways

quite similar to programs based upon 
the best ideas in the neoclassical formu­
lation of agricultural economics. Essentially, 
in both views, the design of
 
development programs is based upon the assumption and expectation that agricul­ture can be developed through increasing man's control over physical nature-­through the application of sciericu unid teL,,,iugy, investment in physical 
capital, and in neoclassical economics by the achievement of a market orienta­
tion. There is 
no question that the latter approach can produce increased out­
put, especially of export crops, as the recent 
history of Nicaragua attests.

But this same process uprooted and dispossessed a vast number of people in

Nicaraqua, who 
tried to survive oy drifting into the suosistuice sector but
 
were eventally led to revolution and to the current chaos.
 

Commons, by contrast, added the other essential hal: of' the (riuneration of
development by his implicit emphasis ,ipon the productivity ul Freeunm, security
of expectations, and willing participatLi on. Economists (Jo nt really reject
this view that development rests opon the wills, energie s, -ind decisions ofthe people as well as upon increased contro.1 over phy!icaI rature. They have no way of incorporating these potentials into their theoretical f'ormuia ions 
because of the adoption of the postulate of a mechanical Newtonian paradigm. 
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With this background comment, I shall 
now try to formulate a few proposi­tions initially in relation 
to traditional agriculture, which bear 
on issues
in the 
formulation of agricultural development policies in tropical Africa as
 
I now see them.
 

Some Characterizations of Traditional Agriculture
 

1. The primary, the truly fundamental, or first 
task of national develop­ment policies is to establish an institutional order with sufficient strength
to resolve conflicts and stand the stresses and strains of the exercise ofeconomic power, in short, create
to a national system of state and economy.
Social order is the base upon which everything else is built. Ideally, thisorder should provide enough equality of opportunity to assure sufficient secu­rity of expectations 
for 09 people to enlist their willing participation in
economic affairs.
 

2. Tropical Africa is the largest area in the world where the peopleafter a century of colonialism, face the task of creating 
now, 

national economicand political orders. Tese must be built by transformation out of tribalsocieties and subsistence-survival 
economies, as 
modified by something like
a century of colonial administration (with the task 
varying partly according
to the 
former colonial policies, especially land and settlement policies).
 

noThere is alternative to transformation, if economic development andagricultural growth 
are to be achieved. To do otherwise is to destroy 
the
social fabric and even the people's integrity. Agricultural development canbe achieved only by the efforts and wills of inpeople agriculture; this re­
quires people of integrated character and personality. 

3. The basic social and economic framework of these traditional societies
has been the sets of working rules for the use, occupancy, and descent of land
-- this because the use of land has been their principal resource. Thus, if
there is to he development by transformation, 
 tenure policy, or better, land
policy, must be at 
the center of it.
 

4. There are deep similarities over all of tropical Africa in the kind
of traditional societies and 
 economies the people devised; these similaritiesinclude arrangements 
for the use, occupancy, and descent of 
land among grazing
peoples, and tenure arrangements among people who survive by 
cultivation--but
with fundamental differences everywhere thebetween organization of grazingeconomies and the orqanization of the subsistence-survival economies of culti­
vating peoples. 

5 rhe i)rocOs s es hy which a pe.upl ; chi .veo soc.al order were uvo.rywheremuch the sam,. A pe-ople made a territ ory theiis hy conquest and the subJsequentdefense aguinta ll toter Upon this erlental fact is has,d what we may callthe sovreiqr i ntere st in land. In tribal societes this interest was madeeffective and turnedn to I he support or sh;ared opportLunitt es throu(jh t author­itat ive- allocati on hy the heads of tribes or other IandhloJin groups theor 
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privilege of using the land. 
 These allocations were literally survival oppor­
tunities through the use ano occupancy of land.
 

6. It is within this ,context--this social or sovereign oruer--Ehat the
basic differences between the tenure systems for grazing lanos and cultivated 
or settled residence I.Ands in Africa are to be understood. 

For cultivable land, the authoritative allocation of land use opportuni­
ties is to individuals as heads of families. Historically, this was done byallotting to a young man (usually) at about time of marriage, aor the tract 
of raw land on the condition that he put the lano to use according to commu­nity standards and keep it in such uses. For so long as this is achieved,
the rights to the use ano occupancy of land pass to his descendants. I wouldemphasize that, in my understanding of such arrangements, what the recipient
of an allocation of land receives, 
initally by rationing or subsequently by
inheritance, is only an opportunity to survive by his "wn efforts. This 
is

the basis for individualized farming in Africa.
 

Thus the family holder of such ar interest in lano--of cultivable land, 
as well as hoesites--has the exclusive right to the use of particular tracts
of land, and such rights are created and assured by the duty of and the expec­
tation that the local authority will support this claim to exclusive individualand family use. No such allocation of exclusive individual use rights to graz­
ing land is possible, except for a few "big men.
 

7. For grazing land, 
that is, for land lacking sufficient water or fer­
tility for cultivation, the authoritative heads of the group likewise allot
opportunities to use the land, bUt these allotments go to groups. In principle,
the grazing area may be rationed out to subordinate groups within the tribe,
such as families, in practice, where herds end 
flocks must move with the sea­
son, as well as in response to the amount of rainfall, exclusive rights of useand occupancy become blurred and diffused in response to the neeos of others
 
to survive. Naturally when Europeans, having worked out their conception of
rightful use ano occupancy of land in a moist temperate climate, attenpted

to impose individualized conceptions of landownership upon grazing societies,
 
great social disorganization followed.
 

8. Some implicit assr ntions rif the trauitioial African land and tenure 
practices 
should be noted. Fhe use and occupancy of settled lands is very

precious to Africans--and has long been 
so.
 

Out of their long past they have cone to cherish a conception of land as a gift of God to the hunan faiily for its sustenance and survival. No one has 
ever stated the philosophy better, so far as I know, than the Nigerian chiefquoted on the flyleaf of C.K. Meeks, Land Law and Custom in the Colonies:

conceive that land belongs to a vast T y--ilf-- -icI many are ded, few afe
living, and i arc still unborn.countlus ienhers 

Her(e one gets a sense of the deep attacrmeit if Afrricans to their nativelands. rue spirits of their ancestors abide with tr1an, an inheritable interest 
in such lands is a birthright. But as one tries to think about these matters 

I 
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in terms of development policy, two points especially 
come to mind. One is
that there is no provision in this conception of land For improvements in thequality of land through investment. Secondly, arid closely related, there seems
to be an implicit assumption in thic traditional view of lana that the descen­
dants of the members of the landholding group would remain in the community.
This premise has been invalidated by rapid urbanization. tuttrautionally a
share in the village lands is viewed as a birthright by the descendants of thelandholding Family, regardless of where they live. in fact, this is the only
social security system for the people of Africa except those few in "pension­
able" jobs, and this right to return to the native community runs on for gener­
ations and is actually called upon by people in need. It is my understandingthat the British made legal theprovision for operaticu of a statute of limita­
tion on such absentee claims in Kenya and even established a rule that thefarms consolidated under the Swynnerton Plan could not 
be subdivided. But,

as John Harbeson notes in his paper, the holdings are in fact divided among the
heirs without changing the official public record. No one puts his brothers 
and sisters out to starve.
 

Toward Policies for Modernizing the Transformation of Agriculture
 

1. The fundamental problems in the formation of agricultural developmentpolicies relate to the way in which the powers of the state are used. 
 If there

is 
a state, which is functioning sufficiently well to be called a going 
con­
cern, or even a social and economic order, then the heaos of such states exer­
cise considerable powers. We shall refer to these as the sovereign powers ofthe state. 
 The exercise of such sovereign powers makes nation-states, except­
ing a few puny ones, the strongest of al! social organizations. Also nation­states are given definite form, following rommons' iaeas, in the same way asall other kinds of social oranization: namely, through the establishment ofworking rules which are, or may be, sanctioned by whatever powers that theIeads of the organization can command. In the ofheads states there is vested
 
a legal monopoly of violence.
 

In the ia dion of nation-states, in t e African countries' experience,
colonial administration was something of a ti:alf-way station; the tribes as

social organizations were assimilated to the Ideally, the
state. members ofthe tribe become citizens. The sovereign powers of tribes once exercised by
chiefs were simply assumed by the heads of state, although the heads of the

tribes may through forbearance or tolerance he allowed to 
exercise some powers. 

2. It is within such z" cont ext of ocial or;ani zaftior Jiven stable
order by the exercise of the soveeion cowers or the state that natlanai sys­tems of economy are formed. rhus the fundamental unction uo the nation-state 
in the formation of the national system of economy might he cal led constitu­tional, in that the basi: structure n! the nat ional ec'm;amy cons_0si of tie
work inc rules which those who exercise thci poss uL the state chnPu ton sanc­
tion. il o-ther powers of satre am i rrco,t irthe un. tn a wit t.--. taxi nq,
sperninr, rq: at.on, ,an verytb inn n] 

Commons usedi to tell is Uat of the trulyone important functions o f an
ideology in the formation oF economic systems was in the provisions of the 
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working rules regarding whose will is to be made effective on what. It is upon this issue that the nature of the structure of the economy turns, forthe structure Of national economies is the working rules sanctioned by thesovereign powers of the state. In totalitarian systems of national economy-­
such as arxian ideologists attempt to estahlish--the leading principle of theorganizing wqrking rules is to make the wills of th'ose in commano of the powersof the state operate from top to bottom. In such a system, if effective, therewould be no open markets, no property relations, and no local discretion. 

In the contrasting ideology which has served as the leading principle oforganization in societies honoring freedom, as in the Anglo-iAnerican tradition,
the working rules iy which national economic systems are organized do notat:ernpt to achieve economic performance by stipulating specific performances
foi individual participants; rather, what is specified is avoidances. 

By this route there are cre,.ted zones of discretion for individual actors,i.e., freedom and liberty. But this very discretion ana freeooom of ch ice also 
creates property rights and economic power, of which one correlative is that
where there is development, there is also a cumulative inequality. 

3. It is within s-.uch a context that the central pol icy issuie: s intransformation of tenure are be 
the 

customary systems to understood. Une of thepoints which took me back some years ago to a reexamination of Commons' ideas was the realization that experience England the ofthe of at time and subse­
quent to the ,nirman Conquest had miny parallels with what I was sinn in theMiddle East and Africa. And particularly, I began to wonuer whethur ie commonlaw method of rule-making might work in ffrica, that is, achieving a common
law out of the customary rules the people in theworking of everyday affairsof lif'e. I cannot delve very deeply into t-hi point here, but I think it
might be a key to the possible gradual transformation of traditional economies
 
of agriculture, directed particularly the
to clstomary working rules of land 
tenure for arabie land.
 

It might be noted that nothing is more real, or important, to toe villag­ers I know in thi once-rain- fcrest area of Nigeria, than their rightfli cWal 
to the exc.lusiwye use of their land. "Fnis is [iand ," 'Phis is temy or land
of our family,l" they will say. As I have ind, new at some distaonC from
these villagers, to understand thn fustom ary sy.Lsh of riils no practices
regarding the use, occupancy, and dtescent or land, it sems to n ti tatr L n,,people have what Coons.0 called a commonr/ law fIrl It"of piopet ty in ]ilanl. hse
rights in principle are not sialable, and pass trui eneration to e nn by
inheritance. Thuy Atifrurtuirhav i'i inWO i ly. 

I wouJlI li ke to in wiat i ut protb.lems an trutoir nW it. vinIJd I -cjr­i woo 
ter if it attempted in aqrI it id rib vnopun puld hy aeit ttAiinjilCl'il int­tempted to h ild agri i tu' Is-t it zof:i n prop r.tlt iJp ll Lil, i,;t',, (id 1i,.:g­
nizinr nat-. te iliviLniq a"iptacy OV iii iI1;,H ;w LWI ri it ll 1 ih i/ nc
land . fnn i I N uit iii I Il I I t' I , iI o ', t , ,in ',Pitll' ,
a]l1g thitis Wiil win01 iif l IW. Wtt 1it Wt , H.iih i i t ii t : 1 i ' Nll
I here in] tn Ila:riti illil ,L' ii I irol, htli ( I ,l t, , lilt, ,lilt 

; 

iat' 
I 

w 

assets, lI' ti nit 21 dm1'O r iii tJ tit: , "li 'lit jlI i a fsits' jj,', iil ihf , , lt 
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of particular tracts of land would 
provide security of expectations regarding

rewards for investment in improvements to land, particularly if provisions were
made 
for a time limitation on birthright claims to the family lands.
 

4. As I tried to point out above in the interpretation of the principles

of customary tenure 
in tropical Africa, particularly for cultivated or arable
land, there are really two supplementary principles basic to the organization

of the customary sysF.em of tenure of arable land. 
 One I have referred to as
the principle of sovereign interest and cuntrol asserted by right of conquest,
which serves as the foundation for exercise of authority in the creation of the
 
social and economic order. 
 The other governs the rules for the use, occupancy,

and inheritance of land--usufructuary rights. 
 These latter rights are vested

in the person who "mixes his 
labor with the soil" and "appropriates from the
 state of nature," to borrow John Locke's phrasing. These two sets of rules
supplement each other and function together and, if successful, create a secure

social order with rightful claims to 
the exclusive use of individual tracts of
 
land.
 

Any government, in piirciple, which occupies an arec by conquest, as did
the colonial powers, may choose to usurp the sovereign powers over land vestedin the trihes. This Britain chose to oo in Africa only where they wished toestablish European settlements or exploit minerals, 
for example. Thus, in
Nigeria, lacking a comfortable temperate climate attractive to Europeans, the
native tenure systems were left at least
intact in rural areas, in principle.

Thus marriage law, inheritance, and use and occupancy of land were left to
native law and customs, that is, the disputes were settled in customary courts.
 

Come independence, however, the nation-state not 
only assumes the sover­
eign powers over land, eventually the state must 
face the question of policies

regarding the rightful individual use and occupancy of particular tracts of
cultivated land, this due 
to the pressure from citizens. It is at tnis point

where both the operative ideology of the 
heads of state and the systematic

understanding of the nature of rightful claims to 
land become critical.
 

If those who control the sovereign powers of the state, Nyerere did in
as 

Tanzania after independence, choose to rscognize only the 
sovereign interests
 
in land and assume 
them, we not only have an attempted nationalization of land,
but the way is opened for the functioning of an ideology which would make the
will of the officials and bureaucrats effective in agricultur through 
a col­
lectivization program. 
 This apprcach, I suppose, is supported by those people,

of whom there 
are many among expatriate intellectuals, who consider that

traditional tenure systems of Africa 

the
 
are communal. This I Ooubt--outside of
 

grazing economies.
 

If, however, the individual usufructuary claims to land aie recognized

to be basic, as happened at least in the 
rules devised in the Anglo-American
 
common 
law tradition, then those usufructuary claims can become the basis of a
system of private ownership of land in which the sovereign claims to interests

in land can 
become converted into measures for protecting the public interest

in privately owned land--in the 
United States, taxation, eminent domain, and
 
police powers.
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It would be very interesting to see what a nation-state might achieve inthe developmental transformation of agriculture if the 
validity of individual

claims to particular tracts of lane were honored, and a policy adopted of
expanding claims of usufructuary ownership into 
wider forms of private prop­
erty with sorle deqree of market transferability (perhaps among relatives or
neighbors as in Northern Europe), 
and especially one ,hich recognized that the
traditional rightfu. claims which one acquires as a birthright could be extin­guished by some sort of financial payment by the resident heir to people who
migrate to cities. 
For land to be genuine property it does not need to be sal­able; 
the basic right of property ownership of land 
is the right of exclusive
 
use, not of sale.
 

Also, if tht present usufructuary property rights held by the millions of
families in tropical Africa 
were given a more definite and permanent form and
recognized to belong to 
these people, these holdings of land could be combined
into any of a 
.ery large number of general agricultural economic systems. 
 If
there could 
be part-time nonfarm employment, 
or even adequate transportation

for labor mobility, 
the Africans could continue to live in their villages and
undertake what we call part-time farming, as have 
the farm people in all the
presently industrialized countries. 
 Or they could and might continue to cul­
tivate their piesent holdings of land--as individuals and join in some 
sort of
cooperative-type system of farming for 
the land in the village r-eserves, where
 
some remain.
 

Abov all else, the energies and abilities of the rural pecole are thegreatest resource for agricultural development in Africa. It would seem that
what is needed are imaginative programs for the security, the expansion, and
the improved accessibility of opportunities so 
that abilities and opportunities
 
can be joined into careers.
 



THE EFFECTS OF LAND TENURE CHANGE UPON WOMEN
 
IN EAST AFRICAN SMALLHOLDER AGRICULTURE
 

Christine Obbo*
 

Society is fundamentally constructed of the relations
 
people form as they 
do and make things needed for
 
survival. Work is the social process of shaping

and transforming the material and social worlds, cre­
ating people as social beings as they create value.
 
Activity defines who people are 
. . . Class is its 
structure, production its consequence, capital its 
congealed form, and control its issue. (MacKinnon
 
1982:55)
 

Issues rciating to land tenure, women, and smallholder agriculture are
 
central to understanding the 
present state of African development and the

future of the continent, particularly in relation to food production and 
eco­
nomic growth. However, hitherto, foreign planners, economists, and local poli­
ticians "had written off 'the ignorant man and his wife with a hoe' as possible

instruments 
for progress" (Wrigley 1976:516). The "progressive" farmer with a

sizable landholding and possibly interested in mechanizing was identified with
 
the future and modernity of agriculture in Africa. The smallholder or 
peasant

had 
become unpopular because "he was considered a barrier to increased pro­
ductivity on (Nabuderethe land per capita" 1980:203). Among the Baganda of
southern Uganda, for example, the introduction in 1900 of an individualized 
land tenure system created a situation whereby in 1927 it was deemed necessary

to pass a law guaranteeing security of occupancy to the peasants. 
But the un­
foreseen consequences of this was a stalemate situation where most of Lhe peas­
ant holdings were too small to permit increased productivity and the landlord

could not invest in the land occupied by peasants (ibid.). However, in gen­
eral, the analysis and discussions of modernizing agriculture and 
increasing

production omitted relating the peasants' apparent backwardness to the relative

position of peasants to other groups in the social system. 
 Recently, students
 
of development have found explanatory value 
in examining the productive rela­
tionships that characterize the peasantry. 
 Vincent has clearly restated Wolf's

(1966:4-17) position of the three 
sets of productive relations as those be­
tween the producer and the land, those between the producer 
and the market,

those between the producer anfthe state (1980:190, emphasis-addedT. IT-is
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important to understand these relations if the realities of African agriculture
are to be grasped. 
 Every five years and every year, the development plans and
the ministers of finance or budget planning, respectively, call upon the small­
holder to work a bit harder, and to sacrifice a little 
more in order to assist
in nation-building (over the years this has become an 
illusive concept). Ac­cordingly, the smallholder agriculturists continue to produce cash crops which
 earn foreign exchange for their countries and incomes for them to pay taxes,
send their children 
to school, pay medical bills, and purchase consumer goods.
The most profitable way to examine the changes upon 
women which resulted from
land tenure changes is to explore the dynamics that occurred in the household
 economy. The substantive question that needs addressing is--what 
really hap­pened when advancing capitalism entered a working relationship with pre-capi.­
talist societies.
 

Colonialism, or advancing capitalism, became necessar 
 in order to create
new markets for surplus goods 
and new homes for "surplus" people, and thus

avoid the potential for domestic revolutions in Europe created by the in­dustrial revolution crises (Vincent 1982:14-15). In some places 
like South
Africa, Rhodesia, 2nd Kenya, land 
was alienated for European settlement; in
other places like Belgian Congo, European plantations were encouraged; 
and in

still others the land was left 
to the natives, after rewarding the collaborat­
ing and sub-imperialist chiefs, and designating crown land.
 

At the advent of colonialism most societies 
regarded land as a free and
unlimited good. But the egtablishment of the colonial order resulted in cash
 crop farming and individualized land tenure systems in some cases. 
 Land became
 a commodity to be sold and bought. 
 As time went on land became a scarce com.
modity, partly due to population pressure, partly due to people expanding their
 
acreage, and partly due 
to large accumulations of land by a few 
individuals.
The scarcity intensified individual claims over 
rights in holdings. In other
words, with scarcity, issues of tenure became important. Gulliver (1953) 
found

that in the 
1950s court records showed that litigation, assaults, and witch­craft accusations over land dominated most of the business of the lower courts
among the Nyakyusa of Tanzania. During my research between 1971 and 1974, vil­
lagers painted a similar picture for 
the Buganda region generally. Informants
pointed out 
that from the 1920s onward people used sorcery to oeplete the fer­tility of their neighbor's land; in other words, it was a zero sum situation
in which the agricultural prosperity of one peasant was seen to be achieved atthe expense of other, 
less successful neighbors. Yet most peasants aimed at
being successful cash crop farmers--and accusations 
of witchcraft or sorcery
did not seem to deter ambition. According to my informants, poisoning with

local herbs, rat poison, 
or ground up glass became widespread. By the end of
the 1940s disputes over boundaries 
or rights over land were being settled by
homemade guns. Court records show that during the 1950s 
prosecutions over
illegal ownership and use of homemade guns 

the
 
were just as common as accusations
 

of witchcraft.
 

It would seem, 
then, that from the 1920s onward the important issues
 
c ncerned the scarcity of land and maximization of tenure. 
 The most dramatic
 occurrences were the conflicts that arose between men and women, and 
the sub­rosa "revolution" by the women in different 
societies not only to have access
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and use rights in land, but to enjoy security of tenure as well. It is impor­tant to backtrack a bit and locate the causes of the conflicts and the 
"revolu­
tion. In pre-colonial times most of East African women had access to land byvirtue of their meTberhip in the household, i.e., as dauchters, sisters, ano 
wives. The only recor of women enjoying rights of tenure was recorded among
the Pmhara of Ethiopia (Hoben 1973). Elsewhere men were seen as the stable 
elements of society with regard to control of land. 
 This was true in patrilin­eal societies (where descent is traced through males), as well as matrilineal 
societies (where descent is traced through females). Production was carriedout by family groups. This funneling of labor and skills to exploit the nat­
ural resources in order to obtain products and goods has been referred to asthe famil estate (Gray and Gulliver 1964:5). Current usage refers to this
mode nr aor organization for the exploitation of
T 
 resources as the household
 economy. 
 It is worthwhile to near in mind that the decision-making and manage­
ment of labor were assumed by either men or women, oepending on their areas ofexpertise. For example, the women whose main job was to p.] n ann manage the
family food supply would ask for ihelp in harvesting the gra: before the rains or before the birds could consume it all, or they would sur, 
 that additional

land be cleared and prepared for such ann such a crop. Ye: 

'in nearly all the documents concerned with -, , of thet small 
farmer, the assumption is that this small farme_ proouce more
food, is a man . . . the farmer, he . . . . ' This ., %lse assumption
since it is predominantly the women who produce thE :rops, harvestthem and carry them to the market. (Economic Comm_,oion ,ur Africa Study,
n.d.) 

In most areas the onset of colonialism can be identified by the introduc­
tion of cash crops. Different menbers of the family estate were affected dif­ferently. Cash cropping was integrated into the agricultural routine and be­
came part of women's work. Thus a full working day for the women consisted ofthree parts--domestic labor and necessary productive labor (both to Lrovide 
subsistence), ann surplus labor (appropriaten for the market). Thu; cash crop production had two 
visible effects upon women. Firstly, it interfered
 
with their ability adequately to feed their families as the acreage fcr cash crop production increased at the expense 
of the food acreage. Seconcly, it
 
increased women's work that only did
so not they have to cultivate ard weed
 more acreage but they had to look further for firewood or fodder for calves 
(ibid.) as the nearby forests and pasture came 
under cash croppinn. Capital­ist penetration affected 
the resources as well as relations of production--in

particular the subordination of 
women was enhanced, and reproduced within the
household. Below are scme 
examples from Uganda from Kenya illustrating

women's reactions to the new state of affairs within the colonial political
 
economy.
 

Tie sexual nI',ision of' labor that resulted from incorporating the A4nba 
into the world capitalist economy was as follows: men ann women contributedlabor to produce the new cash crops (cotton and coffee), but the men controlled 
the product and kept the proceeds from the sales. fhe husband usually gave
his wife a few shillings out of a hundred for use as she sees Ofher fit. 
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course he buys her . . cotton cloth, but these. are presents from him rather 
than a share of the proceeds which are a woman's by right" (Winter 1955:15). 
Women resented contributing labor to crops which enriched their husbands at 
their expense. Bwamba society was characterized by a nigh divorce rate which 
meant that women were constantly hiving to change their place of cultivation.
 
Everyone (men and women) had 
access to land as long as they cultivated it, but
 
one suspects that women's access depended upon marriage. Consequently, women
 
preferred working on food crops, whose products they controileo and could also
 
sell (as in the case of rice) rather than working on perennial crops like
 
coffee (ibid.).
 

Pfnong the Baganda, cotton was introduced in 1904 and three or four years

later the women were threatening to disrupt the family food supply if they did
 
not get a fair share of the consumer goods, clothing, etc., which the men were
 
enjoying (see Hattersley 1908). Agricultural reports show clearly that the
 
women cultivated, harvested, and carried cotton to the trading posts where the
 
men readily took charge of the cash from 
the sales (see Lanb 1910:7). By the
 
1920s women were demanding plots of land to grow cotton for their own use.
 
Divorce became prevalent because women objected to working to enrich men with­
out reward. It 3 common knowledge that an African man without a wife cannot
 
prosper. in other words, Ganoa women discovered earlier on what other African
 
women were to discover later, that the power of "the enploying class" -the 
males--cnuld be disrupted if women refused to apply tneir muscle power to the 
hoes!
 

Ganda wonen began to own land unobstrusively until by the 1950s it had 
become an accepted social practice for women to own land ano to bequeath it to
their daughters or sisters if they so wished. 
 Even fathers with only daughters
 
began to leave the estate to them instead of passing it on to brothers. Today
 
women regard land as the most valuable investment. Wmen work hard to save
 
money for it, sometimes achieving the end by hook or by crook. The Ganda cus­
tomary law hao never categorically stated that women could or could not own
 
land and women cleverly seized on the loophole.
 

The argument for not allowing women to own land has always rested on the
 
fact that it would make then independent as a result of their ability grow
to

cash crops and use the money to repay bridewealth. Evidence from the Toro ano
 
Nyoro of western Uganda, and the Akamba and Kikuyu of central Kenya, shows that
 
the male fears were realized despite lack of official recognition of women's
 
rights to land tenure. The ultimate result of this subrosa revolution in
 
these societies is the independent female householder. She owns land, owns
 
her house, organizes her own family labor, and is jurally responsible like the
 
men who enjoy the same rights.
 

The following case studies are important because they are instances where
 
the ideology stated clearly that while women could have access and usufructuary

rights in land dS wives and mothers, they could not own the land they tilled
 
because it belonged to the lineage. Among the Luo, the principle of economic
 
gerontocracy, i.e., the principle whereby the
on one hand it is the oldest men
 
in the lineage who possess control over property and authority, and on the

other it is the father who is preeminent with respect to property rights in
 
the family, prevails.
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When cotton was introduced as a cash export crop in 1908, failure re­
sulted. Luo women preferred to concentrate on the food crops which they fully
controlled. It is no accident that Luo very on towomen early cane dominatefood trading in all the major urban areas of East Africa. 
 The nontrading women
did join the "egg circles" (cooperatives) starteu by the government between1947 and 1949 to market ghee and eggs to the urban centers and to the army
barracks. But 
these collapsed due to organizational misconception and misman­agement. Each cooperative had a male secretary who 
was in charge of marketing

and paying the members. It did not take long for 
the cooperatives to collapse
finally when in 1956 the women realized that they were being cheated by the
secretaries who paid them less for their eggs which they had switchea with the 
bad ones of their o.vn, etc. (Fearn 1961:2111-12).
 

The experiences of the Luo women are further interesting from another 
aspect of capitalist penetration. The Luo area (Nyanza province) as well asmost of western Kenya have been, especially since the 1940s, labor-exporting

areas. Although the 
colonial policies yenerally created labor-reserve areas
 
to serve the cash crop growing areas, the European farms and plantations, inthe case of Nyanza nigh male migration was due to chronic land shortages. In
this situation the work ourden of Luo women increaseo because not only were sone growing surplus food crops for sale but with the males migrating to thetowns where the, were underpaid, the women haa to subsidize them by regularly
providing food. As Jorgensen 
has argued, migrants are proletariats because
 

Migrant labour is seiii-proletarianiseo labour in that the worker nas not
yet been 'freed' entirely from possession of land as a means of production

and subsistence. %ligrant labour 
 s paid at a level below the subsistence
level required for the maintenance and reproduction of labour power (the

cost of raising a family and provioing for old age) ano hence remains tied
to the soil to make up the difference between wages and the subsistence
 
level (1981:109-110).
 

The underdevjooment of the Uganda "labor reserve" areas came to a head when 
in Ankole and Toro the taxes collected in 1926 could not cover the salaries ofchiefs. In that year the colonial state officially ended its policy of dis­
couraging cash crops in labor-producing areas (ibid.:110). But the 
expatri­ate commercial ccmmunity even by 1937 still tocontinued press the colonial 
government to revert to 
the former policy (ibid.:i11).
 

It is clear fromn many accounts that food production was threatened by the
 
household labor reductions in the labor-exporting areas. This problem is il­lustrated oy the numbers of adult males who migrated in 1952 alone--from West 
Nile, 28 percent; Kigezi, 46 percent; and Toro, 16 percent (ibid.:l13). In
most of East Africa the women abandoned the traditional time-consuning, but
nutritious, crops like millet 
and adopted maize, cassava, and potatoes, which
 
are less labor intensive. This adversely affected the health of tnose 
left
 
behind in the villages.
 

But even in cash cropping areas the previously more diversified econmies 
were destroyed, the peasants were deskilled, i.e., 
 forced to perform compulsory

labor for government 
public works, and even forcioly recruited for carrier
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corps for the war. the time it was
At same important to cultivate cash crops
in order to pay taxes, etc. Vincent has documented for Teso, the emergence of
 
a rural proletariat' between 1909 and 
1920 (1982:212-31). Fhe argument put
forward is that the class emerged out of the labor process ann not out of pro­duction and 
marketing processes (ibid.). This is true of
for miiost Hfrica.
The peasant maintained the colonially created chief's 
by contributing labor andtaxes. In Feso the alienation Df labor apparently involved one sector of thepopulation--male-. Men over eighteen years were obliged to maintain compulsorycotton acreages, to perform compulsory labor services,2 ano many then toof
serve out of the district in military drafts. Meanwhile the majority of the
population--women and children--remained tied to small plots of land within anonexpanding donestic economy (ibid.). The costs of reproduction within thecapitalist economy were largely borne by 
these domestic households (ibid.).
It is no secret that 
household production fostered by the circumstance of na­scent capitalism was regarded 
as cheaper than settler or plantation production.
The former would not 
disrupt the colonial order whereas the latter 
were costly
because tney in most on
depended cases 
 government subsidies, and were also

regarded as politically awkward (Jorgensen 1981:64).
 

The household economy not only supplemented inadequate urban incomesalso absorbec the underainployed and unerployed 
but 

people. the issue of Femaleproletariats nas never been discussed, but from my research experience I feelthat they deserve aLtention. The oversight may be partly due to the way female
and male labor were commoditized in the capitalist system. Men nad to earnwages and ensure the production of cash crops; womTen, on the other hand, in
 
their roles as wives and mothers, were in charge of subsistence production (and
cash crop oroduction is often nelegatec to them as well). Thus d~l the timewomen must ensure that people were fed despite the fact that less land and
labor are a.ivailable to thn. 

Colonial -s well as present-day officials have never openly admitted tothe existence of a rural proletariat or a landless class. 
 In 1953-55, the East
African Royal Commission recommended, among other things, 
that as an incentive
to economic 
progress holdings should be individualized and the titles regis­tered in both rural and urban areas, that 
 urban wages should be increased, and
that rural incomes had to be increaseu so as to raise Lhe standard of livingand thereby curb some off the migration to the cities. In short, people frm 
areas with Land shortages would be encouraged to settle in the urban areas and
those from other 
areas would be ensured security of tenure so that they couldget on with the business of cash crop production. But usually it is not only
 

1. Proletariat--Lenin 
def'inew cural proletarization as "Insignificant

farming on a patch of land with the farm, in a state of utter ruin, inabilityto exist without the sale of 
labor and an extremely low siandard of living. 
" Lenin, The Development of Capitalism in Russia, 
Collected Works, vol. 3
(Moscow: Progress Publishers, 1964), p. 17. 

2. The compulsory services such as road maintenance were often in pracLicefulfilled oy women as members of the household. This was particularly so ifthe men enga.-ed in some wage-paying labor locally or in nearby townships. 
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the officials who refuse to 
face the reality of land shortages; most societies
 
still idealize the pre-capitalist era and regard land as 
a free and plentiful

good. 
 'Yet land was a central issue in colonial political crises and definitely
important in domestic politics as women dema,:Ced the right 
to control the prod­ucts of their labor. In sum, agrarian societies lead to increased economic
differentiation within the population so that there is betterment for a few 
at the expense of many. Women fare even less well 
(Vincent 1982:162).
 

However, even in well planned and seemingly successful land usage proj­
ects, women do not seem to fare better. A few ex.ampl2s given by Chambers(1965:174) will suffice. In the Zambian Kariba project, women were expectedto lose their cultivation rights i. land. The 
success generated by the Gezira

project in Sudan led to 
some- women being veiled. This led loss of the
to tra­ditional sources of income, i.e., 
food sales--but men controlled the new source

of income. In the Mwea 
Rice Scheme in Kenya, women did not know what their
husbands received 
for the paddy, and bitter family quarrels have arisen from

the husbands' monopoly over the new income. 
 In the Nachingwea project in Tan­
zania, that old problem of division of labor between the sexes along modern and
traditional methods and 
tecnniques reappeared. Although tractors
the seemed
 
to lessen the chores connected with ground-breaking for both sexes, the women
found that they now had more ground to 
weed and the tractors had apparently

done men's work. This increase resulted in domestic 
upheavals that caused
 
otherwise successful tenants to leave the scheme.
 

Concluding Remarks
 

Issues relating to land are central to 
social change or what is currently

referred to as development. A development plan for Uganda that is regarded as
progressive even today publisiied But
was in 1946. the first officially spon­sored intellectual appraisal of British colonial Africa in its last phase
before independence was the 1953-55 East African 
Rural Commission (MacMillan

1976). It was commissioned at a time when it was apparently still possible 
to
take a long-term view of development within the colonial framework. 
 The recom­mendations dealt length wit;
at issues concerning land tenure, security and
 
tenure, and security of residence in the urban areas. 
 Throughout the 1960s

and 1970s, imported "experts" and World Bank reports did not go beyond the

recommendations of the Royal Commission. In fact, 
even current discussions
 on East African socialism have not 
grappled with some of the Commission's rec­
ommendations.
 

It has tecome increasingly obvious 
that, given the periphery capitalism

that dominates East Africa, modernization or development could not continue
to be viewed as 
positive progressive emulation of Western deve)opment. Recent

studies have shown how asymmetrical the development took
that place between
nations and regions was. 
 However, the issue of women benefiting less than men

from development is constantly being 
reduced to a mere footnote by national
planners and politicians. Certainly, no 
government has confronted the issue

of land, preferring to refer to the peasants or masses as if there ware 
no di­vision of labor by sex and competition for the basic resources on which depends

the achievement of power, wealth, and prestige. 
 If indeed development should
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be concerned with solving societal problems, i.e., search 
for means and ends
 
to better peoples' lives, then I think it is foolhardy not to pay attention to
 
women's Pttitudes toward land. Although in many African societies women lack

security of tenure, land is nevertheless regarded by the majority as something
worth saving for and acquiring. I feel that the time, energy, and money usu­
ally spent on the acquisition of lana woulo, if'directeu into proper channels

acceptable to women, lead to phenomenal African progress. Most women and men
nowadays acquire such small plots of land, between .5 and 2 acres, that one 
feels that governments must develop naticnal land policies which Vill make 
people secure.
 

There is need to understand the householo economy that evolved under capi­
talism as well as how men became the managers of labor (employers) while the 
women (workers) became invisible. 
 Despite the fact that women's work increased
 
as they met the market requirements of cash crop production, and subsidized the
 
economy by feedin the urban migrants as well as the rural proletariats with 
the shrinking and unproductive rural resources, women were never regarded as
central to development by planners. At the local level, however, the small­
holder male farmers and the other family members were very much aware of the 
women's contributi:ins. For example, although Maf'eje Richards (1973:183-84)ano 

contend that family labor does not seem 
to play a key role in cash cropping in
 
Buganca (southern Uganda), evidence points to the contrary. They claimed that

it was rare to find a husband and a wife receiving help from growing boys and 
girls as in most peasant societies. The reality of most Ganoa household labor
 
is that everyone is expected to contribute to the chores connected with coffee
 
production. Children in boarding schools usually stay at. school the
during

vacations because the chores connected with farming would interfere with their
 
schoolwork. Chiluren attending day schools do not look 
forward to Saturday

farmwork and during the week try to reach home after dusk in order to avoid
 
picking just one mo:,! basket of coffee before sunset! As women divorce or 
desert their husoands in order 
to avoid, among other things, backbreaking

hoeinq, their chiloren are raisec by stepmothers who expect the children to

contribute more than their fair share of household 
 labor. 

In a study on the constraints of labor time availability in the Bukoba 
district of Tanzania, researchers found the major constraint to be time spent 
on activities relatea to morbidity and mortality, but the men perceived the 
constraints as to time spent on
due the women domestic chores, particularly

food preparation. In fact, women 
prepared food, fetched water, and collected
 
firewood and breast-fed the children during the so-called "leisure" periods, 
i.e., while men rested ano socialized (Kamuzora 1980:130-33). The issues
 
raised by this case study are all important and point to the fact that women
should -eceive high consideration in agrarian reform programs. If women are 
going to spend three hours a day preparirg food, if women are going to grow
on marginal land food that is less labor intensive arid less nutritious, there
will be less time for cash crop production, because not only will they be mal­
nourisned, but their families too will be. Consequently, time and energy will 
be taken up mostly by diseases (spending between six hours to several days
to visit a medical practitioner), and deaths (in most places only is thenot 
attendance at funerals mandatory if good relations between 
people are to be

maintained, but agricultural work is usually suspended for a few days).
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There is need, further, to examine the decision-making practices in the

household economy. In a smallholder situation it is possible that 
men and
 women enjoy different spheres of activity management, and that women assume
 
more management responsibilities when men migrate and leave them 
behind. But
 
as has been well documented, women are denieu access to agricultural informa­
tion as as(Staudt 1978) well the primary resources in agricultural production
-- land and labor (Sachak 1980). In many ways the subrosa "revolution" con­
ducted by women is supposed to achieve access and control over 
land and labor.
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ANNEX
 

COLLOQUIUM SCHEDULE
 

A Colloquiulin on Issues in African Land Tenure
 

sponsored by the Land Tenure Center
 

Wednesday, 13 October 1982
 

"'Feudal' Land Tenure and Agrarian Reform in Africa"
 
Dr. John W. Bruce
 

Discussants:
 
Dr. Herbert Lewis, Anthropology
 
Dr. Jan Vansina, Anthropology and History
 

Friday, 22 October 1982
 

"Land Tenure Policy in African Livestock Development"

Dr. John W. Bennett, Dr. James C. Riddell, and
 
Steven W. Lawry, Land Tenure Center Pastoralism
 
Research Project
 

Discussants:
 
The Meeting
 

Friday 529
October 1982
 

"Models of Tenure Conversion"
 
Dr. John Harbeson, UW-Parkside and Land Tenure Center
 

Discussants:
 
Dr. Peter Dorner, Dean of International Studies and
 
Programs, Agricultural Economics, and Land Tenure Center
 
Dr. M. Crawford Young, Political Science
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Friday, 5 November 1?82
 

"The Reform of Customary Tenure in che Economic Transformation
 
of Traditional Agriculture"
 

Dr. Kenneth Parsons, Professor EmeriL'Js, Agricultural

Economics and Land Tenure Center
 

Discussants:
 
Dr. Don Kanel, Anricultural Economics and Land lenure Center 
Dr. John Bruce, Land Tenure Center
 

Wednbdzy, 10 November 1982
 

"The Effects of Land Tenure Change upon Women in East African
 
Smallholder Agriculture"
 

Dr. Christine Obbo
 

Discussants:
 
Dr. John Harbeson, UW-1 .uksideand Land Tenure Center
 
Dr. James C. Riddell, '-.Oshkosh and Land Tenure Center
 


