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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.
R schedule of the sessions is attached as an annex. Professor Andrew Rude's
contribution is the exception, having been presented to an LTC-sponsored sem-
imar of the Ministry of Local Govermment 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 tnose 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:in in Garrett Hardin's now famous Science
article of 1968.1 Since then, it has in many ways become the dominant para-
dign 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 Botswcra'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 (hambers and Feldman consultants' report which preceded and formed the
basis for it.2

Here I would like to inves:igate 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. Secorid, I will propose
what I believe trs 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 Insti-
tutions Division, Science and Technology Bureau, U.S. Agency for International
Development. The views expressed are his own. It was presented in the Minis-
try of Local Government and Lands, Gaborone, Botswana, in April of 1983,

1. 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 ard
D. Feldman, "Report on Rural Cevelopment" (Gaborone, Botswana: 1973).


















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 & dual role for the Land Poards in Botswana. First, they
must approach issues of resource management with sufficient technical expertise
to assure “hose affected that their information is sound. Second, they must
approach allocative and distributionmal issues with sufficient attention to
local definitions of 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 :he first. Both technical
and especially institutional innovations require consultation not only with
local people but with guidance Ffrom existing local institutions. As Dolf
Noppen has recently written, successful district planning respecting Land
Board allocations should depend toc a much greater 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.l0

3. Finally, it is very important to recognize that local institutions in
Botswana ard throughout the developing world continue to rely on rights to be
included implicit in common property. Such institutions are arguably central
to traditionmal rural life, in which a low level of subsistence and Carry-Gver
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 not
lead to certain death is provided by socizl institutions which spread risks by
means of the right to be incluged. New solutions to problems of resource man-
agement can gain both insight and strength by carefully examining the structure
of these beliefs. This will be possible, however, only if the erronecus idea
that common property instirvutions are inherently disfunctivnal 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. Dolf MNoppen, "Consultation ard Non-Caommitment : Planning with the
People in Botswana," Research Report, no. 13 (Leiden, the Netherlands: African
Studies Centre, 1982). See alsc Louise Fortmann, "Preliminary Drart Report on
Strengthening the Role of Local Institutions in Rural Levelopment" (Gaborone,
Botswana: Applied Research Unit, Ministry of Local Government and l.ands,
November 1982).
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"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 academe by the early 1970s, but has been pursued vigorously in
some 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 is obvious from a historical perspective, but the question
which is posed here is, rather, whether the use of the paradigm reveals or
vbscures 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 Jeriod of European history. It refers
to a readily discernible and critical trend, but the 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 served most widely as basis for discussion is that of
Bloch (1961), who considers the important elements to be:

1) 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 amalysts have assigned these individual elements or institu-
tions very different weights. Marxists readily home in on what their ideology
defines as the critical, generative element distinguishing feudalism from other
pre-capitalist modes or production: the control of the means of production,
land, by an aristocracy utilizing a cystem of fiefs to exact and distribute
surplus production. Uther approaches vary considerably. Some analysts seem
ready to cnaracterize a nor-European society as feudal even if it is simply
hierarchical; others require the presence of most but not 23ll 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 the 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). Maquet's position is the best elaborated and his
more recent statements focus on one element, thc 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 the
latter 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 caste strati-
fication, as between Tutsi lords and Hutu subjects. He notes that the raole
which cattle play in this agependence relationship presents an "interesting
parallel" to the fiel but he chooses not to emphasize the economic dimension.

Goody (1963, 1969) and Beattie (194) have critigued the application of
the term feudal to African societies by Maquet and others, arqguing that there
are significant 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 (195 ) has character-
ized it as "a mode of revival of a seciety whose polity has qone irto extreme
disintegration." In Africa, the "feudai® system more usually represents an
advancement along the spectrum from segmentary to centralized societies, a
positive step in the process of state formation. In part hecause of this
Circumstance, African "feudalities" commonly evihiiuit alternative, sometimes
competing organizational principles, and a careful analysis of the centripetal
and centrifugal forces in the society, such as that of Beattie with regard to
the Bunyoro, produces many insights which are not particularly reminiscent of
feudalism (1964). Also revealing is Lacoste’s analysis of medieval Narth
African society in terms of the feudal paradigm. He notes that the survival
of strong tribal solidarity resulted in a nierarchical system superimposed on
tribal structures within which tribesmer stood as free men, in stark constrast
to the European serf.

Further, there are important differences in the location ot the bonds of
dependernice within the feudal structure.  In many #frican societies these bind
members of the ruling and subject class to one another, whereas in Furopean
soclety the classic feudal bond bound together memoers of the ruling class,
providing the glue for their system of administration ang property.  The

quality of relationships bLetween the lower level of that svstem and the serf
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population was quite different. Moreover, while in the European feudal model
each participant cwed his feudal duty primarily to those with whom he stood
directly in this relationship of personal dependence, those immediately above
and beinw him in the hierarchy, in tribal societies in Africa there will usu-
ally be great airect loyalty by the tribesmen to the person of the chief or
king. Beattie has noted this with respect to the EBunyoro (1964).

In aw'ition, the feud is difficult to escablish in Africa. Marxists and
many other analysts consider it a critical featute of European feudalism that
the feudal nobility had direct control over the means of production, the land.
The must broadly accepted model for African tenure systems is instead that of
a hierarchy of estates of administration upon a farmer's esta*~ of use,. Gooay
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 tou be vested in the monarch, and from which the mocnarch dele-
gated derivative estates. He further suggests that lacking such a concept of
landownership, a system of fiefs which closely follows the European mocel 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, Reattie and Goody conclude that while the comparison
of particular elements in African sccieties with particular European feudal
institutions is constructive, it is not useful to characterize societies as
"feudal." That approach, they consider, is gangeious in that it obscures im-
portant differences. The academic discussion on thke African level of general-
ization ended on this note, but a debate has continued on both the theoretical
and the political level in several African countries. Often that discussion
has been from a Marxist perspective, and too oiten based on a simplistic inter-
pretation of Marx, assuming a unilineal progression through a fixed sequence
of modes of production. working from that viewpoint there is limited basis
for dialogue, with social scizsntists attempting to build up models of African
societies empirically from observed facts. Increasingly, however, prospects
for such dialogue improve. Some of the present generation of Frerch Marxist
anthropologists, such as Meillasoux (1964) and Terray (1972), are open to the
notion of previously undefined pre-capitalist modes of production. Meillasoux
in his studies of the Gouro of the Ivory Coast has applied the tools of histor-
ical materialism to illuminate the formative effect of labor needs, created by
patterns of work dictated by existing technology, upon kinship in this segmen-
tary society. Coquery-Vidrovitch (1977) has attempted to define an "African
mode of production" based o long-distance trade, to do justice to the partic-
ularities of the savanna kingdoms of West Africa. This work, though very much
informed by the principles of historical materialism, is empirical and greatly
enhances the possibilities for dialogue between Marxists and non-Marxists on
modes of production in Africa. (ne suspects It will not be long hefore the
feudal mode appears on the agenda for the dialoqgue.

If that s the case, one would hope that, as Goody and Beattie have
suggested, the exchanne could proceed in terms of particular elements withir
the system, such as land tenure. There are practical as well as theoretical
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Nonetheless, the applicability of tlie 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). This was something which, for all the descrip-
tion of Ethiopia as feudal, Ethiopianists had seemed reluctant tc undertake.
A reaction generated Gene Ellis's "The Feudal Paradigm as a Hindrance to Under-
standing Ethiopia" (1976), which in turn drew fire from Zthiopian 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 Ethivpia and Ethiopia's present ideoloyical orien-
tation, 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 characteristics.

The problem is that the traditional Ethiopian peasant was himself the
alodial owrer of most of the land he farmed. This form of property, rist,
1s often described as a communmal tenure. It is the product of a few, rela-
tively 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 manv claimants chasing far too little land, and the dynamics
of acquiring and holding land were as complex as the rules which give rise
to them were simple. But the internal dynamics 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 Abys-
sinian peasant is thus no serf, but a gebbar, a "rate-payer." His rist
right to land is in no sense derived from the qult right. The first settler,
the akni, may well have berr permitted or sent by a certain emperor or lord
to settle in the region, L.t 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 qult, to the peasant his rist," goes the saying. Rist is an aludial
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tenure, but this is still an African tenure system ana 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
element 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.

Conclusionr

What can be salvaged from such a profoundly ill fit between the tenure
realities and the feudal paradign? 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 tne tribute/rent distinction, which is per-
haps too formmal 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 paradign would seriously misdirect plan-
ners' expectations as to how the peasant would behave in certain circumstances
or react to certain initiatives. Fallers has aiscussed African famers 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 suggests that such a status
is found in Africa only where one tribe has subjugated another and now rules
it, with noble and commoner castes.

This is not to suggest that the layerea tenure systems of hierarchical
African societies have no potential as the raw material of agrarian refom
planning. On the contrary, such peanning can profit greatly by viewing each
layer as a complex of possibilities to be exploited. The group represented
by each layer is a potential assignee o1 new rights and, as each layer has
its own geographical scale, there are altermatives of scale for eitner farming
operations or land adninistration. Institutions of traditional land aduinis-
tration at the various levels may be considered for roles in improvea land
adninistration, and normms and values which legitimatea the rights at each
level can be reviewed for opporftunities for legitimation of new patterns.

These, however, are advantages which might be derived fram the creative
use of layered tenure systems generally, not only those which correspong to a
feudal model. And in the end, reference to the feudal model 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 Qverview

With very few exceptions, livestock development in Subsaharain 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 ore way or another, a
reduction of multiple claims to and uses of specific grazing areas.

This tendency towards "individualization" is especially apparent in proj-
ects which emphasize range conservation. The rationale for 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 bzen taken much too literally by project planners.
This criticism especially apolies to an uncritical adoption of Hardin's policy
solution. Only under individualized tenure, Hardin argues, would the incivid-
ual 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 land
tenure policy in remarkably explicit ways. Seretse Khama, the late President
of Botswana, used the following 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 Uni-
versity, St. Louis, MO, and an LTC Assaciate. This paper has recently been
published in Livestock Development in Sub-Saharan Africa (Boulder, 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.
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Under our communal grazing system it is no one individual's interest to
limit the number of his animals. If one man takes his cattle off, someone
else moves his own cattle in. Unless livestock numbers ar~ somehow tied
to specific grazing areas no one has an ircentive to control grazing .
(Khama 1975).

Individual land rights have bzen 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 implica-
tions of runmning excessive numbers on what would presumably be that person's
only possible range. Under open access, not only is the responsibility for
range abuse shared, and thereby diluted among the community of herders, but
the individual herder does not suffer in a proportionate or unique way from
his or her contribution to range dedgradation. Also, under individual tenure,
it is held, herders will become disabused of the rmotion 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 reform. 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 tvpical to leases
for state-owned agricultural land. Stock limitations specified in leases are
almost never enforced nor are they, for that matter, practicably enforceable.
Reluctance or inability to invoke penalties against violations of lease agree-
ments is attributable to the same sorts of political realities that militate
against implementation of more general statutory prohibitions against resource
abuse.

Individualized tenure has also been advanced as a reform that will accom-
modate growth policies. Two arguments are typically offered. First, circum-
stances that favor conservation will also favor growth, as sustained develop-
ment and growth in market offtake depend in part upon the steady introduction
of improved production techniques and, perhaps most importantly, a stable pro-
duction enviromment. Both of these conditions are facilitated, it is arqued,
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 applied to the PRotswana case by Paul
Devitt (Carl Bro 1982). That there are in fact "greener" pastures elsewhere
has been the basis of traditional range use strategy. Loss of land to compet-
ing users, demographic growth, etc., have made such solutions to range deqgra-
dation increasingly unviable.
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and other lending agencies that the rancher has made certein entrepreneurial
management commitments to commercial proguction.

While individualization of tenure rights has been seen as the solution
for most effectively handling large herd cwners in Botswana, for example,
governments and projects have recogrized that it is imapplicable to many live-
stock mznagement situations elsewhere on the contirent, and for smallholders
in Botswana. There has been a growing tendency for tenure reform to specify
the exclusive rights of a particular group to a definite grazing territory.
The best known examples of *his approach are the group ranches of Kenya and
Tanzania, but the principle in one form or another is founa in most Sahelian
and East African project designs (see for example, Riddell 1982; Bennett 1983).

Guvermment and project planmers have cast group rights in terms that
provide 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 strat-
egies, 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 cbjectives. It can be argued that the tenure reforms offered have not
taken adequate account of the broad ecoromic and ecological enviromment of
pastoral systems or of the nature of the changes that are under way in the
organization cf livestock procuction. Some of the more salient structural
aspects of pastoral prodguction and their implications to policy are examined
below, but for purposes of the present discussion of conventional tenure
policy, the following nbservations 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 fact, in most pastoral economies, livestock production
and use of grazing commons are still inseparable for twe main reasons, the
first of which is related to problems of herd size. The great majority of
livestock holdings in Africa are small, fewer than 100 head of cattle (FAQ
1975).  No single production unit could capitalize a ranching operation,
including water supply, with such small hoidings, especially qiven the non-
commercial orientation of many progucers. uf course, the greup ranch concept
offers the economies of scale necessary fo finance ranch development, but in
most cases critical issues of asset manzgement  and herd disposition have not
been successfully resolved.

Second are ecclojical reasons that militabe acalnst imposition of oystems
of individual landg rights to replace communal terure. Livestock production
in semiar!d savamna areas is a land-extensive enterprise, typically requiring
quick respurse to hianly variable rainfall patterns.  tLand tenure must take
into account the 1 uble envirormental base. Hence, we should not be sur-
prised that tran. nce of resource use is g near universal condition as spe-
cific landed resources can normally be expected fto 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 ex-
ample, results in different groups utilizing the same resource base at differ-
ent 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 componmen . of most tenure systems, if not de jure.

The transiency component 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 betwesn seasonally available water supplies,
especially where dry season pasture conditions are not predictable. Exclusive
tenure requires, in most cases, a technical infrastructure that is not econom-
ically feasible given present and foreseeable market conditions.

The conclusion is that while the number of options for making production
more efficient are severely 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 pro-
ducers, 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 declinme of traditional management rules is but another symptom of
the changes that are overteking the pastoral sector. Thus new models of commuy-
nal tenure must be designed to meet emergent circumstances of pastoral produc-
tion and resource use. In the following section, several relevant aspects of
the changing pastoral envirommen: 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 general reorientation of household
economic interests awav from subsistence projuction and local exchange toward
increasing market-orierted production and engagement with more cosmopolitan
economic institutions. This process has two important implications for pas-
toral production.

First, resource management tends to oecome abusive. Especially today,
herders have even less incentive to maintain or initiate agreements pertaining
to resource allocation and control. The local-level institutions that tradi-
tiorally have performed that function have yielded to supralocal market insti-
tutions as an important new factor in gauging production decisions. This dis-
solution of local-level controls is furthec accommodated by other phenomena
that accompany rapid economic change, such 3s population growth, income di-
versification, technclogicai changes, and, of course, development projects.
The latter, including those that aim solely to reestablish ecologically sound
management practices, are cast with reference to the emergent, market-oriented
economic institutions.
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The second key aspect of economic change is the emergcice of entrepreneur-
ship, a term used in the broadest possible sense. Simply statec, as herd own-
ership becomes less constrained by collective economic and managerial controls,
private rather than collective berefits are maximized. 0r, put another way,
the economic interests of the household or herd ownership unit are pursued
with increasing reference to extermal 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 ad justment
to the new economic reality has been a tremendously uneven one, not only among
pastoral groups, but within groups as well. In fact, the highly differential
character of producer adaptation and response to economic change is perhaps the
single most important attribute of the change proucess from the tenure reform
viewpoint. Greater decision-making autonomy coupled with a wider choice of
technologies and prnduct outlets has given rise to what we choose to call dif-
ferential production orientations and management styles (Bennett 1982). 0On
the most genmeral level, "production orientation™ divides along the lines of
market and ncnmarket production, but the actual situation is one of a broad
contimuum between these two extremes. "Management style" refers to the kinds
of herd management and enterprise investment practices typically characteristic
of each production ovricntation. For example, a "commercial" production orien-
tation would normally indicate a management. stvle 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 activities, perhaps involving labor rigration. These dis-
tinctions are important for tenure policy because production orientation and
management style indicate gemeral tenure models appropriate to the prevalent
production systems.

A seconc major attribute of the process of economic and structural change
is its implications for local-level resource control practices, including
formal and informal regulatory institutions. Recent research has led to an
approach that has many appealing implications to institutional development for
range conservation, buttressing traditional institutional controls over the
range use practices of local herders (Horowitz 1979; Gulbrandsen 1980). Tradi-
tional institutions hold promise as hroad organizaticnal frameworks for exten-
sion and planning programs, but it is doubtful that they alome retain the
essential attributes and authority necessary for achieving conservation ob-
jectives for several reasons. First, the authority of traditiomal institutions
(as vested in chiefs, ward heads, and lineage heads) is mainly derived from
the exercisc of political and econcmic functions that have atrophied as insti-
tutions external to the tragitinnal order have gained ascendance. As stated

above, household production and labor allocation decisions are increasingly
less confimen by local conventions. Market congitions, external employment
opportunities, and rew techneloaies have all resulled in a fundanental reori-
entation of economic interest and herd management almost everywhere on the

continent .
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In some parts of Subsaharan Arrica, such as Botswana, the process of
change from traditional subsistence-oriented production toward more commer-
cialization is well advanced, while in others; such as among the Dinka and the
Nuer in the southcrn Sudan, it has barely begun. The Maasai ang the Fulani arc
probably at an intermediate stage in the process. The uecline of traditional
authority has often bLeen promotsc by modern political elites as part of the
program for nation-building, and often as a means of consolidating their own
positions. Reinvesting traditional authorities with control over importait
land matters would be considered a scep backward by maost medern political
leaders as well as by many herders. Finally, there has even heen a tendency
by some analysts to exaggerate the extent of contrcls formerly exercised by
traditional authorities over community resource use. Those controls that
were in place were tailored to the requirements ang 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 ahove imply that the relevant economic institutions affecting
the production and resource use decisions of pastoralists are increasingly
situated bteyond the level of local exchange and redistribution networks. To
oe effective, resource control institutions must somehaw be scaleg 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 pert of the equation, must oe seen as arbiters of what
is currently absent in most communal tenure situations tooay: a body of consis-~
tent and accepted common property law that defines the terms, conditions, and
rights of access to common resources.

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

A third major attribute of the changes affecting pastoral proouction is
the transitioral character of the new economic and ecological relationships
facirg the producer at any given time, which makes for an inherently unstable
policy-making enviromment. Producers assume fundamentally new economic and
sucial attitudes while simultaneously attempting to retain olu oncs. Official
institutional resources are weak and poorly defined. fules of behavior and
definitions of rights tend to he vague and uncertain. Projects themselves
push objectives, production and conservation, that appear contradictory to
the producer. Signals are mixed, detracting from the already weak credibility
producers grant modern sector authorities.
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Such problems are endemic to situations of rapid economic and social
change. But the implications of inherent institutional weakness and widespread
public wuncertainty over resource rights regarding the efficacy of proposec
tenure reforms are rarely considered. Economic change is a ayramic 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 whoc 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 of the herd and by increasing individualization of deci-
sions about resource use, accommodated in part by a dgecline in the efficacy of
local-level range use controls. For reascns discussed above, grazing land is
still primarily communal, as necessitated by the intrinsic requirements of
smallholder animal management on low productivity range of seasorally 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 issues center upon 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 1llustrative nf 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 (tilizing 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.

fenure 1s treated in the model essentially as a dependent policy variable.
Tenure rules and institutions normally should be scaled to the circumstances
of llivestock production, as indicated by the role of livestock in the household
econonty, and the production orientations and management styles of the producing
units. The rirst measure is the role of livestock in contributing to the over-
all income requirements of the producing wnit.  This provides an indirect mea-
sure of the relative eccnamic interest of the household in livestock, ard the
willingness (and ability) of the household to make avaiiable labor and other
productive assets necessary tor the adooticn of certain Lypes ot tenure-depen-
dent manayement practices.

"Production -

rientation" refers to attitude of the livestork enterprise
to the market. Most

herders produce both for subsistence consumption and for



A General Model of Tenure Policy Variables for African Pastoral Systems

ROLE OF LIVESTOCK IN
HOUSEHOLD ECONGOMY

High reliance upon
livestock sales to
meet large cash needs.

High dependence upon
cattle for cash and
subsistence needs;
and as imput 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

Commercial production

for market.

2. Small to Medium Holdings

Broad continuum from
essentially traditional
to mainly commercial;
typically cattle still
important for subsis-
tence, but small levels
of plannec commercial

offtake achieved.

3. Small to

Marginal "itinerant"

production; only occa-
sional, and then un-
planned cattle sales

possible.

FIGURE 3.1

MANAGEMENT STYLE

1. Large Holdings

Fairly high
investment in
ranching opera-
tions.

Ranges from
"traditional®

strategy of min-
imizing expenses

to "commercial®
willingness to

undertake invest-

ments.

Minimal expen-
diture on farm
operation; asset
and labor short.

Very Small Holdings

TENURE

Exclusive: ranging
from private prop-
erty rights to some
form of leasehola.

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 CONTRCLS

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

Supralocal board
or authority al-
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.

ve
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At the same time, establishment of communal tenure systems that accommodate
growth, conservation, and equity objectives presents formidable challenges.
In any given situation, analysts must be prepared to assess rigorously the
enviromment of livestock prouuction and producer decision-making in terms of
what it implies for land tenure, producer cooperation, and foms of adninis-
trative 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 becumning increasingly tenuous
across Africa. The cur:temporary production enviromment 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 development of policies in the areas of camman property law (including
the relationship between individual and corporate rights and rtesponsibilities
as well as arrangements such as group ranching) and regulatory and community
management institutions for communal land usage. These two institutional
realms will pruvide the working rules for communal tenure. The latter area,
regulatory and community management institutions, has scme implications for
technical assistance, for it suggests greater emphasis on approaches to re-
source management similar to the tradition of public lancs management as known
and practiced in North Anerica (Calef 1960). This tradition, with its predom-
inant emphasis upon the negotiation, assigmment, and regulation of grazing
rights to common pastures, has been remarkably absent in providing even the
most general background to pasture management in Africa.

Achieving efficient administration of public, communal range will be a
long and difficult undertaking. Land management agencies will beccme factors
to be reckoned with at a rate roughly commensurate with two importart develop-
ments in Africa's political econamy: 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 fomer 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 since
World War II. Socioeconomic change in rural Africa has almost universally
introduced the possibility of commercial transactions in land, out of keeping
in 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 a
livelihood fram 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 incame from agriculture has diminished only abuut 12 percent.l Given
population growth rates of 2.5 percent or more during 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 political
importance of land to Africans has in any way diminished. Land continues to
appear to represent status, power, and security to political elites, putting
them 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 tc the definition of Afri-
can nationhood as well as to personal well-being for African elites and masses
alike. 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. The foms in which these truths are expressed may
have changed conspicuously over time, but their importance and significance
have not.

* Associate Professor of Political Science, Universit; of wisconsin-Park-
side, and LTC Associate.

1. World Bank, World Development Report (1960).
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The central question is whether tne substance has changed: 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 Oppesed 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 Ffor that purpose, not
to mention who establishes the definitions of development themselves? 1In the
enormous academic literature 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.?

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-
lan reform." First, while it is generally acknowledged that changing land
tenure rules cannot bring beneficial results except as part of a more compre-
hensive 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 institutional structure gov-
erning man's relationship with the land."3 "Agrarian reform" may, therefore,
be the preferable term, defined as it was by Marion Brown in the U.S. back-
ground papers for the 1979 World Conference on Agrarian Reform and Rural Devel-
opment to mean "modifying structures and institutions in the rural sector to
provide more equitable and more secure access to land, water, and other pro-
ductive resources and services including agricultural inputs, new technology,
extension, credit, processing, storage, marketing, transportation, and mechan-
ical equipment."4 Agrarian reform, thus conceived, represents progress in
productivity, equity, and implicitly standards of living for those of limited
means in rural ar~as.

Second, as Moris has notec, however, reform does not always produce such
desirable results.”® 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 Bohannan, "'Land,' ‘Tenure,' and 'Land Tenure'," in African
Agrarian Systems, ed. 0. Biebuyck (London: Oxford University Press, 19637.

5. World Bank, "Land Reform Sector Policy Paper" (May 1975), £. 5.

4. Background Papers for the United States Belegation (Washington:
Working Group on WCARRD, U.S. Agency for Internatioral Development, July 1979),
p. 22.

5. J. Moris, Managing Induced Rural Development (i3loomington: Interna-
tional Development Tnstitute, Indiana University, 1981), p. 6s.




blind us to circumstances where reform processes retrogress, prove transitory,
or are preempted by those who do not share the objectives of the reforms.

In addition to these ambiguities, differences of emphasis concerning the
importance of land reform in relationship to agrarian reform occur, partly
because of differences in how troadly the former term 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 enforc-
ing contracts, compensating landlords as well as collecting payments from pur-
chasers and tenanis, and adjudicating disputes over boundaries and rights.”
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 sporisored by the AID office that
has for many years supported the work of the University of Wisconsin's Land
Tenure Center!? 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 obtaired, e.g., in
Ethiopia and Kenya.lO Perhaps implicit narrow technical definitions explain
exclusion of land terwuie from such discussions.

fhe term "land tenure conversion™ may also be susceptible to implicit
definitions of varying breadth. The term can be restricted to a marrow, legal-
istic 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 new emphasis on broader, more philosophic dimensions
of land tenure. Land tenure "conversion" suggests not only changing people's

6. Samuei Huntington, Political Order 1n Changing Societies (New Haven,
CT: Yale University Press, I9€8).

7. John Montgomery, "Allocation of Authority in Land Reform Programs: A
Comparative Study in Administrative Processes and Qutputs," Administrative
Science Quarterly 17:1 (March 1972): 62-80.

8. D. Warriner, Land Reform in Principle and Practice (Oxford: Clarendon
Fress, 1969). Land reform and agrarian reform are treated as equivalent and
refer to changing the institutional framework of agriculture, including dis-
tribution 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
Oevelopment in the 1980s (Washington: .S, Agency for International Oevelop-
ment, November 197v%).

10. Uma Lele, The Design of Rural Development: Lessons from Africa (bal-
timore: Johns Hopkins University Press, for the World Bank, 1975), p. 179.
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relationship to the land but Changing beliefs about the meaning of lang, with
particular application to “he contexts of development efforts. Attention to
beliefs about the meaning and uses of land links the issues of land tenure
changes and participation in rural development. We have learned the importance
of local participation in many aspects of cevelopmert, from the location of
water points in Botswana to the conduct of agricultural research ir Central
America.ll we nave learned that small producers are often more rational
users of scarce resources than those operating on a larger scaie, and we know
that development projects which do not take account of the attitudes of the
intended beneficiaries run 2 high risk of failure. Yet at least in Suosaharan
Africa, these lessons may have been overlooked in the conduct of land reform.
Paradoxically, however, in undertakings which perhaps more than any other
signify promoting developnent with equity by and for the poor, some essential
contributions of the poor to their owr empowerment may have been forgotten. A
review of same of the more dramatic post-independence land refomm programs in
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 refoms.

The thesis of this paper is that land refomm itself must be reformed,
at least in Subsaharan Africa. An essential ingredient in any land refomm is
understanding how rural producers thanselves view the land, how they define
their interests in land, what they view as essential to making the most of
their principal econamic asset. Where these perceptions differ from those
of policy-makers imbued with a concept of national development and tne place
of rural smallnolders in development, processes of dialogue, persuasion, com-
pramise, and reconciliation must ensue. Only in this fashion is it likely that
investing rural producers with new rights and access to land will result in
their "empowe ment" and, in turn, the xind of Jevelopment at the national Level
that planners envisage. To give far more than the customary lip service to
such a process or actively engaging the poor in the institution of new, more
effective, and more equitable patterns of lang tenure may indeed suggest an
analogy to the Refommation in Europe. For the "priesthood or all telievers™
substitute the less ringing but perhaps equally Important "planning of agrarian
refern 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 land reformm efforts in
four countries illustrating several different models of land tenure caonversion,
The elements of each model include:

1) The subjects of the reform: are they individuals; indivigual house-
holds; fanilies; or yroups based on residence, ethnicity, and/or shared
econamic circunstances?

1. See the enotmous literatore publisheg by the Rural Development Comnit-
tee at Cornell University on participation in rural development. A bencrmark
study for the series is John Cohen and Norman Uphof'f, Rural Developrent Par-
ticipation: Concepts and Meacures for Project Design, Implementation and Eval-
uatlon (Ithaca, N~NY: Rural Development  Committee, Center for International
Studies, Cornell University, 1977).
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2) The benefits of the refomm: empowerment to sell, exchange, inherit,
use, and/or encumber the land.

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

4) The agency of refomm: relative importance of national governments,
local authorities, donor organizations, or private groups in initiating
and carrying out the refomms.

5) The governance of refom: adjudication of disputes, assigrment of ben-
eficiaries, detemination of obligations, guaranteeing of rights" and
the integrity of the reform as a whole, and initiating and carrying out
extensions or modifications of the refomms.

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 plan-
ners and participants concerning the purposes to be served by these
changes.

Model ﬁi

Official Confimation of Evolved, Broadly Based, Freehold Tenure. Kenya's
land consolidation program ~onfimned that evolution of traditional usufructuary
tenure had evolved toward individual "ownership" by the institution of freehold

tenure.

Oenied 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 seriousiy long-stand-
ing recommendations of agriculturists to stabilize land tenure in the areas
ther reserved to African cultivation.l? At that time the colonial admin-
istration took advantage of nationalist leaders' preoccupation with the insur-
gency to introduce land consolidation in the Kikuyu districts.l4

Traditional Kikuyu land tenure rules led to ingividuals inheriting a
nunber of often widely squrated fragnents, none of which was individually
viable as a smallholding. Through land consolidation fammers exchanged

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

13. John . 'sarbeson, Nation-Building in Kenya: 7he Role of Land Refom
(Evanston, IL: Northwestern University Press, 1973).

14, M.P.K. Sorrenson, Land Reform in the Kikuyu Country (London: Oxford
University Press, 1968).

15. A standard work is John Middleton, The Kikuyu and Kamba of Kenya,
Ethnographic Survey of Africa: East Central Africa, Pt 5 (London: Interna-
tional African Institufe, 19537,
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fragnents of comparable size and quality so that each could hold in one place
land ot the size and value of the separated tragmenmts. The process was carried
out through elaborate and prolonged comsultation withi individuals and communi-
ties concerning the nature, location, and value of lands held. When the frag-
ments had been consolidated, the famners were offered freehola title to their
new hoidings.lD 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 fammers, and_es-
tablished decentralized procedures to regulate and adjudicate land matters.l”/

A fundamental premise of the consolidation movenent was that traditional
Kikuyu land tenure rules had evclved to the point where traditional rights in
land were very similar to those embodied in the English system of freehold.
Care w?g take not to force on the Kikuyu a set of land tenure rules that was
alien. Even with such caution, one of the three principal districts had
to be - jone 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 refomm process.
Cohen gives a somewhat misleading impressi?n in suggesting that only "loyal
tribesmen" were pemitted to participate. 9 The freehold titles did not
restrict sale, though some effort was made to restrict subdivision of consol-
idated plots through inheritance.

Individuals were frze to use the land as they chose. They were encouraged
to grow cash crops and to participate in cooperatives but were not required to.
Scme have argued that it was the lifting of restrictions on Africans' grawing
coffee, not 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 adninistration wished to impose as part of 1ts
overall political strategy: to create a conservative African smallholder class
supportivavgf a multiracial alternative to independence on t. . udsis of major-
ity rule.«~ African fammers were encouraged to follow prescribes lang use
rules in the Interests of proaduction and soil conservation, but were rot spe-
cifically tnreatened with loss of title for failing to do so. Implicit in the

l6. J.T. Flaning, "Tenurial Reform as a Prercquisite to the Green Revalu-
tion, " World Development (1975), pp. «7-58.

17. Ibid. Ore argunent is that the titles were imposed on the Kikuyu as
the price of their gaining encouragement to produce casn crops. Colin Leys,
Underdevelopment in Kenya (London: Heinemann, 1975).

18. see, for example, F.C. Honen, "Consolidation, fnclosure, and Registra-
tion of Title in Kenya,'" Journal of local Adminisctration Gverseas, no. 1

(L962), pp. 4-lay and Sorrenson, Land Reform in Lhe Kikuyu Country.

170 Joteo cobeny, "Lang o Tenure and Rural  Develojment, " in Agricultural
Development in Africa, «od. R.'. dates and M.F. Lotchie (New York: Praeger,
19807, p. 264,

20. Leys, 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 consul-
tation with the peoples affected by the program. Even at the time, however,
there were unreconciled divergences of purpose between planners and partici-
pants. These divergences of purpose have widened with time and help to explain
why the initial economic success of the program has been increasingly tar-
nished. Initially govermment did Just what ministry agriculturists had long
recammended and what "chiefs" in the area had begun to do on their own. But
one 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 temancy under traditionmal rules. While provision was made for
establishing holdings in the name of those absent from an area, many who were
participating in the insurgency or who had emigrated to Tanzania did not re-
ceive land. The same pressures of growing landlessness which helped to spark
the Emergency made the subsequent resettlement of the European areas with
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 between
landed and landless than has proven to be the case. Indicatiuns are that
successions to holdings are seldom recorded and that sales often are not.,22
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 which
did, after all, characterize the traditional Kikuyu system.23 The Kikuyu
may find the resultant limitations on security and freedon 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.?* 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 Eco-
nomic Assessment, ed. J. Heyer, J.K. Maitha, and W.M. Senga (London: Oxford
University Press, 1976), pp. 152-87. Also F. Coldhan, "Land Tenure Refomm in
Kenya: The Limits of law," Journal of Modern African Studies 17 (1979):
615-29.

22. Ibid.

23, Middleton, Kikuyu and Kamba of Kenya. See also Jomo Kenyatta, Fac-
ing Mount Kenya (Wew York: Vintage, 1982).

24.  Dkoth-Ogendo, private communication.
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the refom to their advantage at the expense of many who were to have been the
beneficiaries of the program. These proolems have been exacerbated by Kenya's
unbridled population growth and the attempt by the Kenyan goverrment 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 iesson Trom 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 maintainmed--let alone improved upor 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 refomm itself came into question.

Model #2

Oonor-Financed Support for Increased Tenant Security in a Limited Area and
Official Sanction for Narrowly Based, Imposed Freehold Tenure. This model is
represented by regional development in pre-revolutionary Ethiopia in which ag-
ricultural development was attempted without changing traditional tenure rules,
wherein the interests of the govermment and the participants differed sharply.
An 'essentially unregulated" freehold tenure system was enjoyed by a limited
number of landowners whose position symbolized and consolidated the Addis Ababa
govermment's conquest of the area around the turn of the Century.25 The
Ethiopian goverrment, therefore, sought development without tenure change while
large nunbers of tenants sought increased security of tenure as a basis for
engaging in real agricultural development. Tenants and small lancholders in
the system sought security of tenure.

Chilalo district in Ethiopia was brought into the empire by the conguests
of Menelik II before the turn of the century. The political settlement of this
and other similar conquests involved transfommation of an essentially corpo-
rately managed usufructuary tenure system into concentrated private landhold-
ings allocated to the "victors" and local people who collaborated with them.
Much of the remainder of the population was obliged to seek tenancies under
these landlords on extremely unfavorable temms.

In the 1960s the Swedish International Development Authority (SIDA) was
encouraged to promote comprehensive agricuitural development of this district,
in part because of its agronomic potential. It established the Chilalo Agri-
cultural Development Unit (CrDi). Anong the purposes of the project was to
help famers in the lower income brackets, specifically those who were ten-
ants. At the time Haile Selassie's govermment appeared to be considering leg-
islation to afford increased security of tenure to tenants.<®  The nroposed

25, Jobn Cohen, "Land Tenure and rFural Devetopment I Africa” (Cambridge,
MA: Harvard Institute for International Development, 1v79), p. 27.

26, Junn Cohen, "Cffects of Green Hevolotion strategies on Tenants  ang
small Scale Landowners in the Chilalo Reqgion of Ethiopla, " Journal of Develop-

ing Areas v (fpril 1975): 335-58.
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legislation was never promulgated. SIDA undertook the project on the under-
standing that such legislation would be forthcoming, but did not follow through
on its threat to withdraw when this condition was not fulfilled. Apparently
SIDA considered that the benefits still outweighed the costs or that, as Cohen
states, 'CADU's activities had few hamful consequences Dby themselves: seed
geminated, 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 famers, 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 lang tenure
security to protect these improvements. The prirncipal obligations of the
participants were the repayment of loans which occurred at a remarkably high
level.?8 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 as 20 percent to 40 per-
cent of the fammers reached by the project were evicted by landlords who, in
classic fashion, sought to preempt the benefits of CADU for themselves.Z29
Evictions were stimulated by tax credits for investments in equipment that
only the landlords could afford. Local courts in the surrounding area, domi-
nated also by the landed gentry, did little to help those evicted. Land prices
escalated as did rents for those not evicted by their landlords.

CAD'! was a program where differences of purpose between planners and par-
ticipants were not at the level of how to refomm but of whether to refomm. In
the light of the history of the land tenure systFa that was to be modified and
the subsequent history of the revolution, one may question whether any sort of
land refom could bridge the deep and historic dif.erences between the conquer-
ing governors and the conquered governed. [ndee!, the comprehensive rural
land refomm 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 refom can be brokered and recon-
ciled. Should that occur, it might then be possible to compromise differences
between the imposed and traditional social systems as they are reflected in
land, a process aresmpted ./ MLIifuiy alvencucre and endangered now by larger
issues concerning the legitimacy of the military regime.

Model #3

Land Redistribution Creating Tenants of the State in Transition tu Even-
tual Freehold. Such redistribution occurred in Kenya where fommer freedom
fighters and the landless and unemployed were given plots on subdivisions
of fomer European estates. The independent goverrment of Kenya viewed the

27. Cohen, "Land Tenure."
28. 1Ibid.
29. Ibid.
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schemes as engineered by departing European settlers in their own interests
and as a diversion fram the basic development course of land consolidation and
supporting incentives for growth.30 The new African settlers, on the other
hand, viewed resettlement as an important realizat ion of Kenyan nationhood rep-
resenting both an end to rural land-based inequaiity and a broadened develop-
ment opportunity.

The British govermment appeared to have surnrised African and FEuropean
parties alike with its sudden decision in 1960, Jjust as the Emergency was near-
ing conclusion, to grant Kenya independerce 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, Iain MacLeod, maoe clear his belief that cooperation aof moderatf
European parties was essential to a smooth political transfer of power.
The moderate Europeans used their influence to obtain a resettlement program
as one price for their acquiescence in the transfer. The conservative Eurcpean
parties expressed their views through European farmers on whom the rural econ-
ory still gepended. They threatened to apandon their fams immediately unless
more comprehensive resettlement schemes were enacted.-? Over African objec-
tions the schemes were initiated prior to the transfer of power while the colo-
nial administration still held sway. The govermnent used its power to deny
leadership roles in the transition to individuals like Oginga GCdinga who did
not accept the tems of the transfer, e.g., individual tenure and especially
payment by settlers for the land itself as well as for the 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'étre of Kenyan African nationalism.23

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 Eu-
ropean farmms were to get priority along with those who had been freedom fight-
ers. As a practical iatter many cf the former group were dispossessed and had
become squatters on the lands now given to members of the latter group.34
Sone 30,000 families received small plots aesigned to yield net cash incomes
of under US$L00, in addition to subsistence. While the prospect of eventual
freehold terure was held out to the new settlers, in fact nearly all have re-
mained in effert temarts of the state. They have gained access to the land on
the basis of lettecs of allotment which make tenure conditional on repayment
of loans, nbservance of recommended Famming procedures, ang other regulations

30.  Harbeson, Nation-Building in Kenya.

31. Iain MacLeod, "Blundell's Kerya," Kenya Weekly News, 27 March 1964.

32. Harbeson, Nation-Building in Kenya. A contrary view is expressed by
Gary Wasseman in his The Politics of Decolonization: Kenya, Europeans and the
Land Issue (London: Cambridge University Press, 1976). My rejoinder appears
in the American Political Science Review (June 1978).

33. Harbeson, ibid.

34.  Harbeson, Nation-Building in Kenya.
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the govermment 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 experienced
difficulty in meeting the repayment conditions which took only limited account
of natural disasters, payment delays for crops, excessive charyes for plowing,
and participation through cooperatives in purchasing capital equipment lett
behind by the Europeans. Settlers enjoyed only limited “due process" in adju-
dication of any disputes concerning observance of the tems of tenure.

Cooperatives were established to give a semblance of local self-govermment
to the settlers, but mempership became compulsory rather than voluntary. Coop-
eratives were obliged to purchase capital equipment left behind by the Europe-
ans over the objections of the Department of Cooperative Development, and the
cooperatives were given little room for maneuver under increasingly strict
central legislation. The reasons for this strong central management were two.
One was a desire to complete the country's liberation from colonial rule by
repaying as fast as possible the loans for the schemes provided by the British
govermment, the Commonwealth Development Corporation, and the World Bank. An-
other was the prevalence of "'corruption" which was defined broadly encugh to
include not only criminal misbehavior, but protest against the temms of tenure
and the inability of the settlers to ylve weight to other development priori-
ties such as schools and clinics.

As the settlement schemes have matured, divergences of purpose and concept
between planners and participants have broadened and deepened. The same un-
authorized transactions that occurred in the land consolidation program (Model
#1) have reappeared on the settlement schemes. While additicnal resettlement
occurred to relieve concentrated unemployment in particular areas, many plots
have found their way into the hands of political elites, sometimes facilitated
in classic fashion by settler indebLtedness. Current total indebtedness of the
settlers after five years of resettlement had reached over 3 million shil-
lings,35 reflecting not only malfeasance but unreconcileq difference in
prinrities between goverrment and settlers.

The Kenyan govermment seens to have viewed the schenes as scmething of an
albatross, a bitter parting gift of departing settlers and colonial administra-
tors rather than the realization of tre goals of nationalism and independence.
For the settlers, however, there is evidence that they did quite well given the
resources available, perbaps as well as thuse on larger "low-vensity" plots.
Many of those who did do well were not in fact landless or unanployed at the
Lime they entered the schemes; they and not official support must ne crediteg
for the success they enjoyed.??  Settlers who achieved higher incomes ap-
peared more willing to repay the loans.

The conclusion is quite clear that fhe settlers ang the goverrment entor-
tained quite different perceptions or the elanents and priorities of ayrarian
35, William darber, "Land Retom and Econonic Change among African Famm-

ers in Kenya," Econanic Levelopment and Cultural Change 1J:1 (1970/71): 6-24.

36.  Harbeson, Nation-Building in Kenya.
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reform. Neither succeeded, or perhaps even recognized the importance of both
parties coinverting to a common belief system concerning how post-independence
agrarian society in Kenmya should be constructed. Few processes of dialogue
were, or apparently are, available for reconciling the strongly held but un-
brokered differences in belief systems between tie parties.

Model #4

Land Redistribution Creating Tenanis 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 .bandoned,
are being subdivided and redistributed to over 160,000 rural families. The
Government of Zimbabwe has made ciear 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/ It is not clear, however, that the new settlers are ready for one
likely manifestation of Zimbabwe socialism: villagization.

The differences between the Zimbabwe and Kenya resettlement schemes are
the more interesting because of the similarities in the nature and circum.
stances of the two programs. The element of surpoise in Kenya's propulsion to
independence was missing in the case of Zimbabwe, which achieved independence
on the basis of protracted negotiations in lordon. #s in the case of Kenya,
settlement schemes were a price for European acquiescence in the transition to
majority rule. wWhereas the Kenya African parties were weak at the time, those
in Zimbabwe-~if only barely in alliance with one another--had become  seasoned
and sinewy after long years of struggle for independence. o coderate boropean
party existed on which to hinge a reconciliation in agrarian development and
politics between Europecns and Africans before indepengence as has been the
case in Kenya. Many Eurocpeans had already abandoned farms as o onsequence
of the war well before independence occurred, bot ro resettlement ettort ook
pleme before the Mugabe qovernment came to ower.

More than in the Kenya case, therstore, reactUleme o' 0 i rioan, on Lhe

7/ ? ) T . .

former European estates has taken place on African Lorms congitions. Ut

special Importance is the fact the Atrican settlecs have (ol Loen obligea to

pay for tte land. Prices for land were nob set on Lae Looio of o particulariy

good ycar foo Furopean farmers as they were in the woenya case (l19s9), but at
1976 levels ehien tne war bad alreary becun to depress Parm ol e,

Plots have been croated on the haois ot what i reqguired Lo oenable the
holders to earn the minimum wage, well above that counhit tor the kenya tarmers,
even allowing for inflation.  ihe cettlors are fo be arved by =ehools, oline
ics, roads, Aol water pointo, podld tor from tondiog for he schemes,  thuys

570 Mutabe hviso o made this point Loveral Phnes, mnst recently in an ex-
clusive interview for Africa Report, September-October 1982, and in Harare
Herald, & febriary 19y,


http:Zimbabwe--.if

4]

eliminating many of the concerns felt at the time by the settlers in Kenya.
Cooperatives are to be formed 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 hect-
ares, the program has been expanded to sccommodate nearly ninme times the orig-
inal number of families. It is thus far larger than the Kenya effort. Where
Kenya followed the Million Acre Scheme with subsequent piecemeal quick reset-
tlement efforts, Zimbabwe has planned for a large program from the outset.
Where resettlement quickly Secame anomalous in Kenya's post-independence devel-
opment plans, the schemes in Zimbabwe appear likely to remain at the heart
of the country's rural development effort for the foreseeable future. Where
Kenya's rewly independent govermment came to share with tre relevant interna-
tional development community (COC, IBRD, and expatriate planners in key minis-
tries) the view that resettlement was a costly political necessity for tne
transfer of power but inappropriate for a post-independence development strat-
egy, the Mugabe government appears to have resisted a similar view put forward
by at least one prominent external donor. 38

The subjects of the raform 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 unem-
ployed at the time of settlement, they have been expected to surrencar 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 Mozam-
bigue. 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 partic-
ipate 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 temants of the state as in the case
of Kenya. Settlers have been granted permits to reside on the schemes, culti-
vate, and graze livestock. These permits oblige the settlers (o 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, there-
fore, 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.3? 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' comsent if in the government's judgment this
becomes necessary.

38. Zimbabwe Country Development Strategy Statement (Washington: U.S.
Rgency 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 set-
tlement officer, more democracy than was ever proposed or enacted for the
Kenya schemes. Real authority, of course, rests with the ministry which to
date relies upon pre-independence legislation vesting control of land in the
state. For this reason lands "purchased" by the government in fact are not
transferred to the government but rever: to it. While working control over
land allocation and dispute adjudication at the local level has been trans-
ferred from the “chiefs" to the elected councils dominated by the political
parties, the basic institutional framework Ffor rural development has yet been
unchanged from what it was befnre independence. The Mugabe government has
only Jjust 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 differences 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 out-
side the schemes. The Mugabe government has made clear its intention to insti-
tute 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 de-
livery, 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 govermment'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 plan-
ners and participants alike. It is still too early to tell how profoundly the
Mugahe government means to abide by this pledge. 1Initial 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 toc 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 set-
tlers to be reintegrated with the surrounding communities? There may be prob-
lems of the govermment attempts to reduce the initial size of holdings already
occupied because of population pressures. The difficulties of estahlishing
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. 121FfF.
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Model #5

Relocation of Smallholders from Homestead to Collectivized Villages with-
out Changing Usufructuary Tenure Patterns. Villagization was the rural embod-
iment of Julius Nyerere's concept of ujamaa. The govermment 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.4l 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 preventea. Villagization also introduced econ-
omies of scale in the use of scarce skilled personnel and the cost of adminis-
tering social services. In fact there appeared to be a fundamental conflict
at the local level hetween 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 villagization was attempted throughout the rural areas, there were
important regional variations in rates of acceptance, the poorer areas respond-
ing with more enthusiasm.43 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.45 Nyerere, like Mugabe, pledged
not to achieve socialism by compulsion, but compulsion did occur.%

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

4l. K.M. Maini, Land Law ir East Africa (Mairobi: Oxford University
Press, 19€7), among many possible sources.

42, Cohen, "Land Tenure."

43. L. Fortmann, Decentralization and Development in Tanzania (Ithaca,
NY: Rural Development Committee, Cornell University, 1976).

44. Dean £. McHenry, "The Ujamaa Village in Tanzania: A Comparison with

Chinese, Soviet, and Mexican Experience with Collectivization," Comparative
Studies with Society and History 3 (197¢): 347-70.

45, Cohen, "Land Tenure."
46. Fortmann, Decentralization and Development.
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anticipate and modify likely problems.4? The program may also have been
hampered by the competition between party and bureaucracy in its management .
It is not clear that either institution possessed the resources to do the job
with the attention to detail and the concerns of individual communities that
was required. In any event, one of the unaerlying problems of villagization
with collectivization is that the self-reliance proclaimed as a key element of
ideology at the nationmal level appears not to have been realized at the local
level. 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 AIL 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 goverrment sought by this
refom to empower the peasantry and, partly through such means, to acquire the
political legitimacy it needed %o carry out the revolution and prepare the way
for a new political order.%48 Especially in many regions of the south, ten-
ancy on unfavorable tems 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 in
govermment -supported marketing schemes, or agreement on the suitability of sci-
entific 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 govermment tenure. The
implications of private tenure in the southern portions of the country were
explored briefly in the discussion of Model #2 tenure systems.  Kinship
tenure in Ethiopia is known as rist and 1is characteristic of much of the
northeastern quadrant of the country, which constituted the country before
its vast expansion at the hands of Menelik's armies. The rist areas are di-
vided into many geographical units, each originally establisheg by a founding
father. The Amhara ambilineal descent system enabled persons to claim access
to land through both the maternal and paternal families.® The welter of
camplex and canpeting claims to land were resolved by well established local
political pracesses which measured both the strength of the claim and the
status of the claimants. Generally ristegna (rist-holders) enjoyed wusu-
fructuary claims to the land. In principle, the Tands were not to be sold.
Superimposed on the ristegna, however, were gult-holders, those given

47. Ibid.

48. John W. Harbeson, "Socialist Politics in Revolutionmary Ethiapia, "
in Socialism in Sub-Saharan Africa: A New Assessment, =d. Carl Rosberg and
Thomas Callaghy (Berkeley: Institute 1or International Studies, University of
California, 1979), pp. 345-74.

49. Allan Hoben, Land Tenure Among the Anhara of Ethiopia (Chicago: Uni-
versity of Chicago Press, 13737, o
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sometimes hereditary grants by the crown to receive tribute due the state from
rist lands.

Village tenure, characteristic of parts of Tigre and Eritrea, is based on
residence rather than kinship. Land is periodically reocistributed by village
leaders to take accnunt of new residents and the departure of others. Holders
of village tenure enjoyed usufruct and did not have the authority to sell or
begueath their r dings. Private tenure, as we have seen in Model #2, was
established throu,n 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 charac-
terized 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.®0 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 alang with their former tenants, but the tenmants that such land-
lords 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 immeaiately and landlords were to
parcel out their oxen to their former tenants.

Peasant associations assumed large responsibilities under the reform. In
adgivien o nllcoating the usc of land, they were obligated to help establish
cooperative societies for development purposes and to adjudicate most land dis-
putes. Subsequent proclamations endowed the associations with legal personal-
ity and invested them with ever increasirg degrees of responsibility for such
activities as provision of educational resources and the defense of their local
communities. Ministry of Land Reform officials were to assist lacal 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 provincial-
level organizations, the peasant associations were obliged to recruit militia

50. "Proclamation #31 of 1975," Public Ownership of Rural Lands, Art 3,
Sect 1 (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 gromoting local participation in officially spon-
sored development campaigns.ol

The rist areas of the north were treated sanewhat differently than other
areas under the proclamation. Peasant associations in these areas were to per-
form the same functions as those elsewhere, except that they were not required
to redistribute land. Implicitly the Amhara rist system was allowed to con-
tinue to function as it had in the past, whether because it appears relatively
egalitarian or because the military regime was not prepared to challenge exist-
ing systems in these areas. In effect the derg created for the fommer
empire as a whole a land tenure system not unlike that which had obtained in
the north, excepl 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 lang was not directly challenged, pastoral-
ists on govermment 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.

The military regime relied on the Zemecha students and teachers to help
adninister this quite radical ang thoroughgoing program. These were nigh
school and wniversity students and teachers liftsg out of the classroom and
distributed around the country to explain and mobilize support for revolution-
ary tasks such as the land refomm. Many of the students wished to expropriate
landlords, eliminate local bureaucratic supporters of the old order, anag estab-
lish collective fams far more rapidly than the military regime was prepared
to countenance. The result was the alienation of the most vocal and energetic
constituency in tne country favering a socialist course for the revolution.

Throughout the Mengistc govermment's struggle to consolicate power and
snuff out insurgencies in Eritrea and the Ogaden, opposition has come as much
or more fran the left as from the right, from those favoring an end to imperi-
alisn, internal as well as external, the elimination of privilege perpetuated
by the old order, and tne quest for scientific socialist answers to the coun-
try's development problems. The violence that has characterized certain peri-
ods during tne military govermment's eight-year tenure and the large numbers
of Ethiopians in exile have been Caused in large part by the refusal of civil-
ian proponents of revolution to accept the legitimacy of military leadership
on this course. The Mengistuy govermment for its part has resisted democracy
or civilianization of the govermment out of an apparent pelief that many

51. A good summary of the proclanation is John Cohen and Peter Koehn, '"Ru-
ral and Urban Land Refomm in Ethiopia," African Law Studies, no. la (1977},

52. The efforts of Haile Selassie to modify even sligntly the land tenure
Custams In trese regions met sStiff ameu resistance, recountcy in Hoben, Land
Tenure Among the Amhara.

53. Article 3, Sect I allows organizations the care of Land; Art 1e makes
special provision for large-scale estates; and Art 19-27 treat communal ang
pastoral areas specially.
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civilian cadres had been coopted by the ancien régime and could rot be trust-
ed with leadership until the revolution had moved further along its course.

The insurgencies in the Cgaden ang Eritrea, on the other hand, appear to
have been based on the premise that Ethiopia itself as an entity is contradic-
tory to scientific socialism because it was created in its present form by im-
perialism. The more the Mengistu government has devcoted resources to denying
these claims, the more it has been placed in the position of defending an im-
perial creation, thus undermining its apparent commitment to scientific soclal-
ism, 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 foundation for
the 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 bDenefited from a reform that more than
any other single act symbolized tne coming of tne revolution. Having been em-
powered by the reforms, the new peasants and their assouciations appear to have
been reluctant to embrace attempts of the Addgis Ababa regime to mobilize them
for collective farming in place of their peasant association-sanctioned private
usufruct. Moreover, the regime appears to have had difficulty persuading the
newly established peasant 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 teneficiaries, has empowered
them to insist on "megotiations" with the government on matters of economic
organization. There 1is little provision for such brokering in the regime's
conceptions or scientific socialism. while necessary, such brokering may be
outside the capabilities of a regime not certain enough of its own legitimacy
to risk departures from its own blueprints in order to increase that legit-~
imacy.

Conclusions

The conclusion indicated by the foregoing review of Subsaharan African
models of land tenure is that continuous brokering of the interests of national
elites and local producerc is essential =ven in matters of land reform clearly
undertaken in the interests of the producers.  In differing ways all the models
of land reform have appearec at certain points to connect planners' and par-
ticipants' interests, tiowever, the interests of neither party are necessarily
static over time and deeper problems may surface when more immediate ones
appear to be resolved.  Appliec research an participaticn in rural cevelopment

has centered on the aynamics of local involvement but nhas recoanized the indis-
pensability ot usdequate central support for such work.  (his paper toes beyond
that coint to Suacest thar central Hovernment oolloy-makers must  bhemse Lves
evelve mechanizmng tor brokeriog changlng ang uitfering corceptions or 4 Just
AN prosperoue rural o orcer I lang retorme g owell g other programs instituted
to help the mural poor dre to succoed i o Lona rur. 1ang reform itself must

be retormet to include articulation andg resolution ot differences ot pelief
concerniiig the ultimate qoals of such lang reform.
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THE REFORM OF CUSTOMARY TENURE IN THE
ECONGMIC 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 tocay 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 Jjudgments about the pro-
spective 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 LOCs, 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 recogni. 5 that the
structures of economic systems can be an economic problem--not just their
operations. As one reflects on '“‘s point, I think one can see that the great
creative moments in economic ar ,sis have always come at times of crisis in
national situations. Thus, the creative cutting edyes of theoretical formula-
tions in economics have come in the economically advanced countries, where the
larger numbers of economists and other professinnals 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 problens 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 being
confronted in national agricultural development prograns have never been a cen-
tral concern of most economists working at the puzzles and problems of their
own countries. Econanists have tried to summount this set of problens by a
faith that the technical analysis of economics has universal epplication. Al-
though this is a valid assunption, within limits, it is not valid, in my judg-
ment, for guidance in the fommulation of agricultural development policies.

At any rate, I have come to the conclusion that agricultural development
and particularly agricultural development policy should be better served by
econanic anmalysis than is now the case. As a part of this general effort, I
am making a serious attempt to belter understanu the relevance of the writings
of John R. Commons for the fomulation of agricultural development policies.

It nov seems to me that the relevance of conventional formulations of
economics--referred to in academic circles as micro- and macroeconomics--are
deficient as the basis for the fomulation of agricultural development poli-
cies--and I would emphasize policy fommulation--in the LDCs for a number of
major reasons.

First, the great advances in econanic analysis of the past 50 or 60 years
have been achieved within a postulate that national systens 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 formulat-
ing economic amalysis on the basis of the Newtonian paragign.  Among the impli-
cations of this formulation is the assunption 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 nationmal system of econany--the common phrase is '"govern-
ment interference." Keynes, of course, broke through tiis barrier, by persuad-
ing the profession that fiscal and monetary policy cculd be used to achieve
econonic stabilization, an idea which was later extended to the possibilities
of stimulating rational econanic development. This has had the consequence in
the United States andg, I tnink, Europe of overloading the tax system to care
for the aged, tne handicapped, and the unemployed--hence today's "supply-sige"
economics in the United States.

A second limitatinn imposed upon econanic analysis s the assunption
fastened upon the profession by John Locke and Adam Smith that the social order
within which econanic systems function is one of hamnony, without fundamental
conflicts of interest. inong the consequences of this is the inability to ac-
knowledye, much less deal with, the problems of economic power and the nature
of property relations.

A third Timitation inberent in the tomulation of  convent ional cononics
Is that it has always been assuned by veonumists thal everyone coula be, and
gven would b, ircluded in the madern sector of fhe pconcany--provived entre-
preneurs nad enough Leeway . There has been much discussion over the past twao

centuries as fto whether this could e achicveu--the isuue 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 tecoming 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 arque, that is
getting us into much trouble all over the Third World. We would 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
emi:loyments. 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 devised by Marxians are
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 agricul-
ture can be developed through increasing man's control ovar physical nature--
Fhrough the application of science and tecniuiogy, 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
Nicaragua, who tried to survive oy drifting into the subsisterce sector but
were eventally led to revoluticn and to the current chaos.

Commons, by rontrast, added the other essential half of the generation of
development by his implicit emphasis upon the productivity of freedom, security
of expectations, and willing participation. FEconomists do nnt really reject
this view that development rests upon the wills, energies, and decisions of
the people as well as upon increased control over phycical nature. They have
no way of lincorporating these potentials into their theoretical Formulations
because of the adoption of the postulate of a mechanical Mewtomian paradigm.



52

With this background comment, I shall now try to formulate a few proposi-
tions initially in relation to traditional agriculture, which bear on issues
in the formulation of agricultural development policies in tropical Africa as
I now see themn.

Some Characterizations of Traditional Agriculture

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

2. Tropical Africa is the largest area in the world where the people now,
after a century of coloniulism, face the task of creating national economic
and political orders. These must be built by transformation out of tribal
societies 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).

There 1is nc alternative to transformation, if economic development and
agricultural growth are to be achieved, To do otherwise is to destroy the
social fabric and even the people's integrity. Agricultural development can
be achieved only by the efforts and wills of people in agriculture; this re-
quires people of integrated character and personality,

3. The basic social and economic framework of these traditiomal 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 be development by transformation, tenure policy, or better, land
policy, must be at the center of jt.

4. There are deep similarities over all of tropical Africa in the kind
of traditional societies and economies fhe people devised; these similarities
include 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 between the organization of qrazing
economies and fthe organization of the subsistence-survival economies of cultj-
vating peoples.

5. The processes by which g people achieved socinl order were everywhere
much the same. A people made o territory theirs by conquest and the subsequent
defense against all others.  Upon this elements) fact is based what we may call
the sovereign interest in land.  In tribal societics this interest was made
effective and turned to Lhe support of shared opportunities through the author-

itative allocation by the heads of tribes or otrer Landholuing groups of the
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privilege of using the larnd. These allocations were literally survival oppor-
tunities through the use ana occupancy of land.

6. It is within this rontext--this social or sovereiygn order--that the
basic differences between the tenure systems for grazing lanos and cultivated
or settled residence lands 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 by
allotting to a young man (usually) at or about the time of marriage, a tract
of raw lang on the condition that he put the land to use according to commu-
nity standards and keep it in such uses. For so long as this is achieved,
the rights to the use ana occupancy of land pass to his descendants. I would
emphasize 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 effaorts. This is
the basis for individualized faming in Africa.

Thus the family holder of such ar interest in lang--of cultivable land,
as well as homesites--has the exclusive right to the use of particular tracts
of land, and such rights are created and assured by the auty of and the expec-
tation that the local authority will support this claim to exclusive individual
and 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 lang, 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 fanilies. In practice, where herds and flocks must move with the sea-
son, as well as in response to the amount of rainfall, exclusive rignts of use
and occupancy becone blurred and diffused in response to the needs of others
to survive. Naturally when Europeans, having worked out their conception of
rightful use anu occupancy of land in a moist temperate climate, attempted
to impose individualized conceptions of landownership upon grazing societies,
great social disorganization followed.

8. Some implicit assrmptions of the traditional African land and tenure
practices should be noted. The use and occupancy of settled lands is very
precious to Africans--and has long been so.

Out of their long past they have come to cherish a conception of land as

a gift of Cod to the hunan family for its sustenance and survival. No one has

ever stated the philosophy beftter, so far as I know, than the Nigerian chief

quoted on the flyleaf of C.K. Meeks, Land Law and Custom in the Colonies:

I concelve that land belongs to a vast Tanily of which many are dead, few are
living, and countless members are still unborn. ™

Here one gets a sense of the deep attacrment. of Africans to their native
lands. The spirits of their ancestors abide with them, an inheritable interest
in such lands is a pirthright. B&ut as one tries to think about these matters
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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 the
quality of land through investment. secondly, and closely related, there seems
to be an Implicit assumption in thic trauitional view of lanu that the descen-
dants of the members of the landholding group would remain in the community.
This premise has been invalidated by rapld urbanization. &ut travitionally a
share in the village lands is viewed as a birthright by the descendants of the
landholding 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 gemer-
ations and is actually called upon by people in need. It is my understanding
that the British made legal provision for the operaticn of a statute of limita-
tion on such absentee claims in Kenya and even established a rule that the
farms 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 ore 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 development
policies 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 heads of such states exer-
cise considerable powers. We shall refer to these as the sovereign powers of
the state. The exercise of such sovereign powers makes nation-states, except-
ing a few puny ones, the strongest of all sucial organizations. Also nation-
states are given definite form, following ommons' igeas, in the same way as
all other kinds of social ormanization: namely, through the establishment of
working rules which are, or may be, sanctioned by whatever powers that the
veads of the organization can command. In the heads of states there is vested
a legal monopoly of violence.

In the iormation of nmation-states, in the African countries’ experience,
colonial administration was something of g nhalf-way station: the tribes as
soclal organizations were assimilated to the state. Ideally, the members of
the tribe become citizens. The sovereign powers of tribes once exercised 8)Y
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 ¢ rcontext of a4 social organization yiven stable
order by the exercisc of the sove eign powers of the state that natlonal sys-
tems of economy are tormed. Thus the fundamental wunction of the nation-state
in the formation of the national systewm of econony miaht be called constitu-
tional, in that the hasi: structure of the national economy consists of the

working rules which those who exercise the pow2rs ul cthe state choose to sanc-
Eion. ALL nther powers of the state function wirhin this contect--tor taxing,
spending - requlation, and cverything oloe.

Commons used to tell us that one of the truly important functions of an
ideology in the formation of econamic 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, for
the structure of national econcmiss is the working rules sanctioned by the
sovereign powers of the state. 1In totalitarian systems of national sconomy--
such as Marxian ideologists attempt to establish--the leading principle of the
organizing working rules is to make “he wills of those in command of the powers
of the state operate frem top to bottom. In such a system, 1f effective, there
would be no open markets, no property relations, and no local discretion.

In the contrasting ideology which has served as the leading principle of
organization in societies honoring freedom, as in the Anglo-American tradition,
the working rules *ny which national economic systems are organized do not
atiempt to achieve economic performance by stipulating specific performances
for 1ndividual participants; rather, what is specitied is avoidances.

By this route there are creuted zones af discretion for indivigual actors,
i.e., freedom and liberty. But this very discretion anu freeoom of chyice also
creates property rights and economic power, of which one correlative is that
where there is development, there is also a cunulative inequality.

3. It Is within such a context that the central policy issues in the
transformation of custemary tenure systems are to be unagerstood.  Une of the
points which took me back some years ago to a reexamination of Commons' ideas
was the realization that the experience of England at the time of ang subse-
quent to the Morman Conquest had many parallels with what I was soning i the
Middle East and Africa. And particularly, I began to wonder whether Lhe common
law method of rule-making might work in Africa, that is, achieving o common
law out of the customary working ruies of the people in the everyday affairs
of life. T cannot delve very ueeply iInto this point here, but 1 think it
might be a key to the possible gradual transformation of traditional economies
of agriculture, directed particularly to the customary working rules of land
tenure for arable land.

It might be noted that nothing is more real, or important, to the villag-
ers I know in the once-rain-icrest areag of Nigeria, than their righttul claime
to the exclusive use of their land. "Tnis is my land," or "fhis is the land
of our family," they will say. As I have tried, row at come distance from
these villagers, to understang the customary system of rules ang practices
regarding the use, occupancy, and descent of tand, it seems to be that these
people have what Commons called a common law form of property in land. hese
rights in principle are not salable, and pass frem generation to dqeneration by

inheritance. They have usufractuary rights in lang only,

[ would like to see what “ing of problems an African nation world cocoun-
ter if it attempted an agricultoral developnent policy which honored and ot -
tempted to boild an agricoltorg] medernization progrom upon the b of PO -
nizing tnat the coultivators already bave comnon Lo property richte fn theiy
land. In fact, Sigecia, in bl Lang Uoe fetior o Podbe, oo ot o
along this Tineo  The whole ortort s oot oot dpon an gt bempn bo bonne ahigd
I here call common law property o Laned, thoughe Lhe Higer bane gic et ot
the siagnitficance of what o'l o dovereign inberest io Land, vane of Lhe
assets tor such an eftart would beo that the provicioo tor b o Yaoive goe
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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 sysiem nf 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 successtul, create a secure
social order with rightful claims to the exclusive use of individual tracts of
land.

Any government, in prirciple, which occupies an area by conquest, as did
the colonial powers, may choose to usurp the sovereign powers over land vested
in the tribes. This Britain chose to do in Africa only where they wished to
establish European settlements or exploit minerals, for example. Thus, in
Nigeria, lacking a comfortable temperate climate attractive to Europeans, the
native tenure systems were left intact in rural areas, at least 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 tonis 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 snvereign powers of the state, as Nyerere did in
Tanzania after independence, choose tn racognize only the sovereign interests
in land and assume them, we not only have an attempted nmationalization 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 the
traditional tenure systems of Africa are communal. This I doubt--outside of
grazing economies.

If, however, the individual usufructuary claims to land are recognized
to be basic, as happered 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 in
the developmental transformation of agriculture if the validity of individual
claims to particular tracts of land were honared, and a policy adopted of
expanding claims of usufructuary ownership into wider forms of private prop-
erty with sowe degree 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 extin-
guished by some sor: 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 sal-
able; the basic right of property ownership of land is the right of exclusive
use, not of sale.

Also, if the 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 very large number of gereral agricultural economic systems. If
there could be rart-time nenfarm 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 present holdings of land--as individuals and join in some sort of
Cooperative-type system of farming for the land in the village reserves, where
some remain,

Abov= all else, the enmergies and abilities of the rural pecole are the
greatest resource for agricultural developwent 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 te jocined into careers.



3

{

oy

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

Christine Obbo*

Society is fundamentally constructed of the rela*ions
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 contirent, 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 the land per capita" (Wabudere 1980:203). Among the Baganda of
southern Ugarda, for example, the introduction in 1900 of an individualized
land tenure cystem 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 Oy 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 tc 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 and the state (1980:190, "emphasis added). ~ It 1is

* Department of Anthropology, Wheaton College (Norton, MA).
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important to understand these relations if the realities of African agriculture
are to he 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). Ac-
cordingly, 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 householid
economy. The substantive question that needs addressing is--what really hap-
pened when advancing capitalism entered a working relaticnship 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" pecple, and thus
avoid the potential for domestic revolutions in Europe created by the in-
dustrial revolution crises (Vincent 1982:14-15). In some places like South
Africa, Rhodesia, and 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 terure 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. Guiliver (1958) found
that in the 1950s court records showed that litigation, assaults, and witch-
craft accusations over land dominated most of the business of the lower courts
among the Nyakyusa of Tanzania. Ouring 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 ceplete the fer-
tility of their neighbor's land; in other words, it was a zern sum situation
in which the agricultural prosperity of one peasant was seen to be achieved at
the 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, poisonirg 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 the
illegal ownership and use of homemade guns 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 betweer men and women, anag the sub-
rosa "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 impor-
tant 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 by
virtue of their membership in the nousehold, i.e., as daughters, sisters, andg
wives. The only record of wamen enjoving rights of tenure was recorded among
the Amnhara of Ethiopia (Hoben 1973). Elsewhere men were seen as the stable
elements of society with regard to control of land. This was true in patrilin-
eal societies (where descent is traced through males), as well as matrilineal
societies (where descent is traced through females). Production was carried
out 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 as
the family estate (Gray and Gulliver 1964:5). Current usage refers to this
mode of labor organization for the exploitation of resources as the household
economy. It is worthwhile to pear in mind that the decision-making and manage-
ment of labor were assuned by either men or women, aepending on their areas of
expertise. For example, the women whose main Job was to plin ang manage the
family food supply would ask for ielp in harvesting the gra® hefore the rains
or before the birds could consume it all, or they would suc that additional
land be cleared and prepared for such and such a crop. Ye-

'In nearly all the documents concerned with n . ' of the small
fammer, the assumption is that this small fame. produce more
food, is a man . . . the fammer, he . . . .' This . “alse assumption
since it is predominantly the women who produce the ‘rops, harvest
than)ano carry them to the market. (Economic Comm.s.ion .o Africa Study,
n.d.

In most areas the onset of colonialism can be identified by the introduc-
tion of cash crops. Oifferent menbers of the family estate were affected dif-
ferently. Cash cropping was integrated into the agricultural routine and ce-
came part of women's work. Thus a full working day for the women consisted of
three parts--domestic labor and necessary productive labor (both to L Tovide
subsistence), and surplus labor (appropriated 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 wamen's work so that not only did 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. Capital-
ist penetration affected the resources as well as relations of production--in
particular the supordination of women was enhanced, and reproduced within tine
household. Below are scme examples from Uganda from Kenya illustrating
women's reactions to the new state of affairs within the colonial political
economy .

The sexual rivision of labor that resulted from incorporating the Amba
into the world capitalist economy was as follows: men and women contributed
labor to produce the new cash crops (cotton and coffee), but the men controlled
the product and kept the proceeds from the sales. The husband usually gave
his wife a few shillings out of a hundred for her use as she sees fit. Of
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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 waman's by right" (Winter 1955:15).
Women resented contributing labor to crops which enriched their husbanos at
their expense. Bwamba society was characterized by a nigh divorce rate which
meant that wanen were constantly naving 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 controlleu and could also
sell (as in the case of rice) rather than working on perennial crops like
coffee (ibid.).

Among the Baganda, cotton was introduced in 1504 and three or four years
later the wamen were threatening to disrupt the family fooo supply if they did
not get a fair share of the consuner goods, clothing, etc., which the men were
enjoying (see Hattersley 1908). Agricultural reports show clearly that the
wamen 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 “o grow cotton for their own use.
Divorce becane prevalent because wonen objected to working to enrich men with-
out reward. It {s common knowledge that an African man without a wife cannot
prosper. In other words, Ganaa women discovered earlier on what other African
wamen were to discover later, that the power of "the employing class" -the
males--could be disrupted if women refused tc apply tneir muscle power to the
hoes!

Ganda women began to own land unobstrusively until by the 1950s it had
becane an accepted social practice for women to own land and 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. wanen work hard to save
money for it, sanetimes achieving the end by hook or by crook. The Ganda cus-
tomary law had never categorically stated that wamen coula 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 to grow
cash crops ar use the money to repay bridewealth. Evidence from the Toro ano
Nyoro of western Uganda, and the Akamba and Kikuyu of central Kenya, shows trat
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 sucieties 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 4s wives and mothers, they could not own the land they tilled
because it belonged to the lineage. Among the tLuo, the principle of ‘economic
gerontocracy, i.e., the principle whereby on the 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 women very early on cane to dominate
food trading in all the major urban areas of East Africa. The nontrading women
did join the '"egy circles" (rooperatives) started by the goverrment between
1947 and 1949 to market ghee and egys to the urban centers and to the army
barracks. But these collapsed due to organizational misconception and misman-
agement. 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 1955 the women realized that they were being cheated by the
secretaries who paid them less for their eggs which they haa switched with the
bad ones of their own, =tc. (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 as
most 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 famms and plantations, in
the case of Nyanza nigh male migration was due to chronic land shortages. In
this situation the work burden of Luo women increased because not only were
sane growing surplus food crops for sale but with the males migrating to the
towns where they were underpaid, the women haa to subsidize them by regulariy
providing food. As Jorgensen has argued, migrants are proletariats because

Migrant labour is semi-proletarianiseg labour in that tne worker nas not
yet been 'freed' entirely from possession of land as a means of production
and subsistence. Migrant labour s paid at a level below the subsistence
level required for the maintenmancz and reproduction of labour power (the
cost of raising a famnily and proviging ror old age) ang hence remains tied
to the soil to make up the difference between wages and the subsistence
level (1981:109-110).

The underdevelooment 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 of
chiefs. In that year the colonial state officially ended its policy of dis-
couraging cash crops in labor-producing areas (ibid.:110). But the expatri-
ate commercial community even by 1937 still continued to press the colonial
govermment to revert to the fomer policy (ibid.:111).

It is clear from many accounts that food production was thre=atened by the
househcld labor reductions in the labor-exporting areas. This problem is il-
lustrated by the nunbers of adult males who migrated in 1952 alone--fram West
Nile, 28 percent; Kigezi, 46 percent; and Toro, 16 percent (ibid.:113). 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 zreas the previously more diversified economies
were destroyed, the peasants were deskilled, i.e., forced to perfoom conpulsory
labor for govermment oublic works, and even forcioly recruited for carrier
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corps for the war. At the same time it was important to cultivate cash crops
in order to pay taxes, etc. Vincent has documented for Teso, the emergence of
a rural proletariatl between 1909 and 1920 (1982:212-31). The argument put
forward is that the class emerged out of the labor process and not out of pro-
duction and marketing processes (ibid.). This is true for most of Africa.
The peasant maintained the colonially createua chiefs by contributing labor and
taxes. In Teso the alienation Sf labor apparently involved one sector of the
population--males. Men over elghteen years were obiigedqto maintain compulsory
cotton acreages, to perfom cunpulsory labor services,< ang many of them to
serve out of the district in inilitary drafts. Meanwhile the majority of the
population--women ard children--remained tied to small plots of lano within a
nonexpanding damestic economy (ibid.). The costs of reproduction within the
capitalist economy were largely borne by these domestic nouseholds (ibid.).
It is no secret that household production fostered by the circumstance of na-
scent capitalism was regarded as cheaper than settler or plantation production.
The fomer would not disrupt the colonial order whereas the latter were costly
because they depended in most cases on goverment subsidies, and were also
regarded as pelitically awkward (Jorgensen 1981:64).

The household economy not only supplemented inadequate urban incomes but
also absorbed the underemployed and unemployed people. The issue of female
proletariats has never been discussed, but from my research experience [ feel
that they deserve actention. The oversight may be partly due to the way female
and male labor were commoditized in the capitalist system. Men nad to earn
wages and ensure the production of cash LCIrops; women, on the other hand, in
their roles as wives and mothers, were in charge of subsistence production (and
cash crtop production is often ueleyateo to them as well). Thus all the time
women must ensure that people were fed despite the fact that less land and
labor are available to them.

Colonial as well as present-day cfficials have never openly aumitted to
the 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 econonic progress holdings should be individualized and the titles regis-
tered in both rural and urban areas, that urban wages should be increased, and
that rural incomes had to be increased so as to raise the standard of living
and thereby curb some of the migration to the cities. 1In short, people from
areas with lanc' shortages would be encouraged to settle in the urhan areas and

those from other areas would be ensured security of tenure so that they could
get on with the business of cash crop production. But usually it is not only

1. Proletariat--Lenin defined rural proletarization as “Insignificant
famming on a patch of land witn the fam in a state of utler ruin, inability
to exist without the sale of labor and an extremely low standard of living."

Lenin, The Oevelopment of Capitalism in Russia, Collected works, wvol. 3
(Moscow: Proqress Publishers, 1964), p. 177.

2. The conpulsory services such as road maintenance were often in practice
fulfilled oy waomen as members of the household. This was particularly so if
the men engaged in saone 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,.ded the right to control the prod-
ucts 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 successrtul land usage proj-
ects, women do not seem to fare hetter. A few examplz2s given by Chambers
(1965:174) will suffice. In the Zambian Kariba project, women were expected
to lose their cultivation rights in land. The success generated by the Gezira
project in Sudan led to some women being veiled. This led to loss of the tra-
ditional 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 the tractors 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 was publisied in 1946. But the first officially spon-
sored intellectual appraisal of British colonial Arrica 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 recom-
mendations dealt at length witi: 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 development. Recent
studies have shown how asymmetrical the development that took 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 were no di-
vision 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 sclving 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 Attitudes 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. 1 feel that the time, energy, and money usu-
ally spent on the acquisition of land would, if directec 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 naticial land policies which will make
people secure.

There is need to understand the household economy that evelved under capi-
talism as well as how men became the managers of labor (employers) while the
women (workers) became invisible. Uespite the fact that women's work increased
as they met the market requirements of cash crop production, and subsidized the
economy by feediny 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 contributions. For example, although Mafeje anu Richards (1973:183-84)
conterd that family labor does not seem to play a key role in cash cropping in
Buganda (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 Ganda household labor
is that everyone is expected to contribute to the chores conmnected with coffee
production. Children in boarding schools usually stay at school during the
vacations because the chores connected with farming would interfere with their
schoolwork. Children 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 husbands in order to avoid, among other things, backbreaking
hoeing, their chiloren are raised 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 avallability in the Bukoba
district of Tanzania, researchers found the major constraint to be time spent
on activities relateg to morbidity and mortality, but che men perceived the
constraints as due to the time women spent on 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 anc 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. 1f 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 and 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 not only is the
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 econmomy. In a smallholder situation it is possible that men ang
women enjoy different spheres of activity management, and that women assume
more management responsibilities when men migrate and leave them behind., But
as has teen well documented, womer are denied access to agricultural informa-
tion (Staudt 1978) as well as 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 Colloquivin on Issues in African Land Tenure
sponsored by the Land Tenure Center

Wednesday, 13 October 1982

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

Discussants:
Or. Herbert Lewis, Anthropology
Or. 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, 29 October 1982

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

Discussants:

Or. Peter Dorner, Dean of Internationmal Studies and
Programs, Agricultural Economics, and Land Tenure Center
Dr. M. Crawford Young, Political Science

W
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Friday, 5 November 1382

"The Reform of Customary Tenure in the Ecanomic Transformation
of Traditional Agriculture"

Or. Kenneth Parsons, Professcr tmericus, Agricultural
Economics and Land Tenure Center
Discussants:

Or. Don Kanel, Agricultural Economics and Land Tenure Center
Dr. John Bruce, Land Tenure Center

Wednesdey, 10 November 1982

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

Dr. Christine Obbo
Discussants:

Dr. John Harbeson, UW-' . kside and Land Tenure Center
Or. James C. Riddell, “-Oshkosh and Land Tenure Center




