
a FOSTERING COMMUNITY RESOURCE 
MANAGEMENT IN ZIMBABWE: 
AN ASSESSMENT OF POLICY IMPLEMENTATION IN 
THE FORESTRY COMMISSION AND THE DEPARTMENT 
OF NATIONAL PARKS AND WILD LIFE MANAGEMENT 

January 1996 

Contractor Team 

Management Systems International 
(lead contractor) 

Abt Associates Inc 

Development Alternat~ves, Inc 

Umted States Agency for International Development 
Global Bureau Center for Democracy and Governance 

Pr0~ed #936 5451 



FOSTERING COMMUNITY RESOURCE MANAGEMENT IN ZIMBABWE 
An Assessment of Pollcy Implementahon in 

the Forestry Comrmss~on and the 
Department of Nabonal Parks 
and W~ld L ~ f e  Management 

Robert Hall and George Honadle 

January 1996 

U S Agency for Internahonal Development 
Implemenbng Pol~cy Change Project 



Acronyms 
Acknowledgements 

CONTENTS 

I INTRODUCTION 
A The IPC Studies Senes 
B A Comparative Frdmewoik 

I1 THE ZIMBABWE SETTING 
A Historicdl and Economic Trends 
B The Environmental Situation 
C The Forestry Commission 
D The Department ot Nahonal Parks and Wild Life Management 

111 THE POLICY INITIATIVES 
I, A Reiorming Recalcitrant Institutions 

B Implementation Experience 
1 Specification/consistency oi objectives 
2 Knowledge of cause-effect 
3 Implementauon structures and processes 
4 Management capacity and commitment 
5 Stakeholder supporthegal system 
6 Socio-economic and polit~cal stability 

IV CONCLUSION 
A Ingredients for Success the Zimbabwe Expenence 
B Key Considerations 

1 Factors affechng local implementation 
2 Co-management 01 community-based natural resources management 
3 Managmg d~ffuse networks 

C Implicahons for Don01 Assistance 

BIBLIOGRAPHY 

APPENDICES 

Appenduc A Rural District Councils with Appropnate Authonty 

Appendrx B D~stnbution ot CAMPFIRE Benetits 

Appendvc C Persons Contacted 

Appenduc D Optlmal Pnnc~ples and Pragmatic Strategies 



ACRONYMS 

AGRITEX 
BSA 
CAMPFIRE 
CASS 
CIDA 
CITES 
DC 
DNPWLM 
FC a IPC 

IUCN 
NCS 
NEAP 
NGO 

I) NORAD 
PAC 
RDC 
SADC 
TFAP 
TTL 
US AID 
VIDCO 
WADCO 
WWF 
ZANU 
ZAPU 
Zimtrust 

Agricultural Extension Service 
Bntish South Afnca Company 
Communal Areas Mm~gement  Progiamme For Ind~genous Resources 
Centre for Appl~ed Social Sc~ence 
Cdnadian Internat~ondl Development Agency 
Convention on Internationd Trade in Endangered Species 
Distnct Council 
Department oi  National Parks md Wild Llfe Management 
Forestry Commission 
Implementmg Pol~cy Change Project 
Inte~nat~onal Un~on  for the ConservaQon of Nature 
Nabonal Conservdt~on Strategy 
Nauonal Envnonmental Act~on Plan 
Non-governmental orgdnizatlon 
Norwegian Development Agency 
Problem Animal Control 
Rural D ~ s m c t  Council 
Southern Afncan Development Council 
Tropical Forest1 y Action Plan 
Tnbal Trust Lmds  
U S Agency for Internat~onal Development 
Vlllage Development Committee 
Ward Development Committee 
World W ~ d e  Fund for Nature 
Z m  babwe Mncan Nauonal Union 
Zimbabwe Afncan Peoples Union 
Zimbabwe Ti ust 



Acknowledgements 

This study is one component of a buy-in to the AIDIGIDG (Global Bureau Center for 
Democracy and Governance) project Implementing Policy Change (IPC) from the Afnca 
Bureau s Policy Analysis Research and Technical Suppo~t  Project (PARTS) which is 
managed by the Office of Sustainable Development Productwe Sector Growth and 
Environment Division (SDIPSGE formei ly ARTSIFARA) Denck Bnnkerhoff Abt 
Associates Inc served as task manager tor the study and as overall IPC research director 
George Honadle and Robert Hall Abt Associates Inc (consultants) conducted the field study 

In Washington the team acknowledges support and assistance from Tony Pryor 
AFlUSDIPSGE Jeanne North and Pdt Ismdn G/DG Christ~ne Erbacher of Abt Associates 
also provided invaluable logistical support In Zimbabwe the team's efforts were facilitated 
by Robert Armstrong and Oliver Chapeydma of USAIDIHardre and Cuthbert Mutsiwegota and 
Joseph Rudzune of the Forestry Commission Without theii actwe assistance the team would 
not have been able to keep to its tight schedule cover so much ground, and see so many 
things in so little bme We thank all those people we interviewed in Zlrnbabwe, both inside 
and outside government tor sharing their knowledge with us and providing us with a 
mountam of paper to digest We also thank the staff of the Forestry Commission's 
Matabeleland North Indigenous Resources Office tor allowing us to participate in their 
divisional meetmg Special acknowledgment is made to Chief Dingani for talung time to 
meet with the field team to shlue hls knowledge perspectives ins~ghts and experience related 
to the evolution of local resource management in Zimbabwe 



I INTRODUCTION 

T h ~ s  bnei rntroduction sets the stage to1 the Zimbabwe study and prov~des the 
background of the exerclse First dn overvlew ot the IPC natu~al resource management 
stud~es is presented Then the compalatlve flamework used to develop the cases is 
summdnzed 

A THE IPC STUDIES SERIES 

This case study IS one in a senes ot studies conducted by USAID's Implement~ng 
Pollcy Change Project (IPC) that investigates the organ~zat~onal and management Issues 
mvolved in ~mplementlng pol~cy In the envlronment and natural resources sector In Atnca, 
with fundmg irom the Afnca Bureau Previous stud~es In the senes, several of which have 
been published include an overview of implementation Issues In natural resources 
management (Bnnkerhoff and Gage 1994) dn analys~s of Mali's forestry pollcy reforms 
(Bnnkerhof 1995) an exdmlndtlon of Maddgascar s experience implementing ~ts Nat~onal 
Environmental Action Plan or NEAP (Bimkerhoff and Yeager 1993) an assessment of The 
Gamb~a s NEAP implementat~on expenence (Gustafson and Clifford 1994) and an analys~s 
oi Botswana's expenence implementing ~ t s  National Conservation Strategy (Honadle 1994) 

The Z~mbabwe study was undertaken in the context of the USAID Mission's overall 
program strategy development exerclse wh~ch  Includes among ~ t s  strategic objectlves support 
to natural resources management The IPC study's tdsk was to ~dentlfy aspects of the 
CAMPFTRE and Forestry Commiss~on expenence with local resources management that 
might be appl~cable to a w ~ d e r  range of sectors To assist In thls effort the team appl~ed an 
analytrc iramework that 1s common to d l  the IPC case stud~es That tramework 1s the 
rmplementa~on template introduced below 

B A COMPARATIVE FRAMEWORK 

The study's analytlc framework uses a model that sees policy ~mplementation 
outcomes as a function of three categones of vanables the problem the policy is Intended to 
solve the way ~mplementahon IS structured and managed and the soc~opolit~cal and economic 
setting in wh~ch lmplementat~on takes place (Mazman~an and Sabat~er 1989 18-48) These 
vanables are reflected in six condit~ons empincal research has shown to be associated wlth 
successful implementabon 

1 The policy and its statute(s) contam clear and consistent objectlves or some 
cntena for resolving goal conflicts 

2 The policy accurately identifies the pnnc~pal tactors and lmkages leadmg to, and 
~nfluencing, policy outcomes mcludmg spec~fication oi target groups and Incentives 



3 Policy implementation 1s structuled to maximize the piobdbility ot compliance 
trom mplementing &gents m d  taiget gioups This Includes 

assignment ot ~mplementdtion ~esponslbility to a cdpable and sympathetic 
agency, 

integrated implementdtion sttuctuies with minimum veto polnts m d  adequate 
incentives tor compliance 

supportive declsion rules (e g dppropndte mhority and procedures) 
adequate tindncial iesoul ces 
access to and participdtion ot suppoiters 

4 Leaders and top mandgeis possess substantla1 stiategic mdnagement and polltical 
skllls, and are committed to the policy objectives 

5 The policy receives ongoing suppoit tlom constituency groups and key 
stakeholders within a neutrdl or supportive legal system 

6 Socioeconomic and politi~dl conditions lemdin sutticiently supportive dnd stable so 
that the policy is not undermined by changes In prlonties contllcts and/or radlcal 
shifts in resource availability tor implementation 

No policy enjoys an implementation expenence where a11 six ot these conditions are 
fully met especially in the short-term Pollcy implementation always faces a suboptimal 
scenario where the challenge is to seek ways to increase the degree to which the conditions 
ale achieved whlle recognizmg that success will remain partial and eluslve Because the 
effectiveness and ultimate Impact of reform measures depend critically upon appropnate 
conditions and cdpaclties tor mdnaging the implementat~on process policy debates must 
extend beyond technical content to how ietoims will be put in place and applied This 
template is intended to help obse~vers assess the application process in specific cases It 
guldes the Zimbabwe study 



I1 THE ZIMBABWE SETTING 

This chapter introduces two key Institutions rnvolved in the process of local resources 
management in Zimbabwe the Forestry Commrssion and the Department of Natlonal Parks 
dnd Wild L ~ t e  Management ' It also identities important histomil and environmental trends 
that attect that process This sets the stage foi an exmindtion ot implementation expenence 
over the past tew decades 

A HISTORICAL AND ECONOMIC TRENDS 

Zimbabwe's history extends bdck to the iron age with the exliest cultures displaced by 
the Bantu-speaking migrations that began in the fifth century The ruins ot Great Zimbabwe 
d world hentage site from which the muon takes its name date to the 1 lth century The 
Shona-speaking people were invdded by the Ndebele people early in the 19th century and In 
1889 the Bnush South Atnca Company organized by Cecd Rhodes received a charter from 
the English crown to promote commerce m d  ~olonizatron rn the reglon Rhodesla became a 
self-governing British colony rn 1923 

In 1953 Southern Rhodesid became ~ 1 .  member ot the Central Atncan Federation along 
with Northern Rhodesia (Zambia) a d  Nyasdland (Malawi) The federation broke up in 1963 
and in 1965 the Rhodesian Front government under Ian Smith proclaimed a Unilateral 
Declaration oi Independence (UDI) This declaration was rejected by the UK and the Unlted 
Naoons imposed sancuons aganst the renegade Rhodesian government This led to the 
establishment of a dnve tor economic self-sufficiency on the part of the mmonty-ruled state, 
and this dynarn~c became part of the legacy pdssed on to the independent government in 
1980 

After a decade ot fighting against the Rhodesmn Front government In a war ot 
independence (chimurenga) the libe~ation torces ot ZANU (the Zimbabwe Afncan National 
Unlon), led by Robert Mugabe dnd ZAPU (the Zimbabwe Atncan Peoples Union) led by 
Joshua Nkhomo obtamed concessions in the Ldncaster House accords in 1979 that led to free 
elections and the establishment of a majonty-rule state In 1980 Mugabe a Shona was 
elected the first president and Nkhomo an Ndebele became vice-president 

Mugabe inhented a dual agrman economy that reflected the racial division of 
lesources in the past-- white la~ge-scale commercial faims contrasted with a stagnant and 

The term Wild Life is used in Zimbabwe especiailv in official documents in lieu of the more common 
wildhfe In this report the two word formulauon will be used only when refemng to DNPWLM, officlal 

documents and when a utauon includes th~s  t o m  In all other cases the single word formulauon will be 
mantamed 



impovenshed communal sector The centrally-guided economy was dugmented wlth d home- 
grown version of Marxism Although the new government developed initiatives to support 
communal farmers through the 1980s it maintained heavy tood subsidies tor urban consumers 
and maintained tight contiol over the movement of grain (Rukuni and Eicher 1994) 
Subsidies have been reduced In the 90s as p a t  of fiscal ieiorm efforts and smallholder 
agriculture has become more pi oduc tive (Eic he1 1995) 

The dual tasks of gainlng ~on t lo l  ot the government dppalatus and attiacting foreign 
investment tugged in opposite diiections The drive to consolidate power pushed the 
soc~alist-onented iegime in the diiection ot centralized management while the search for 
financing created an impetus to relax control and develop ci more open market economy 
Indigenlzation became a major thrust in both the public and pnvate sectors For the first 
decade oi  majonty rule, the que5t tor control dominated as government was reoriented toward 
black interests, even though bastlons ot white control pelsisted In 1991, however the ruhng 
ZANU party (Zimbabwe becdme a one-party state in 1987) otticially abandoned Marxism and 
the government began to liberalize the economy pat ly due to pressure from international 
msbtutions 

Zimbabwe IS less dependent on international donors than most Afncan counmes 
although it too has undertaken structural ddjustment (see Chakaodza 1993) The nauon's 
11 5 million people receive only US$37 per capita (1991) in otficial development assistance 
It has an external debt ratio of only 54 1 (1990) whe~eas most countnes on the contment 
exceed 100 (World Bank 1994) Zimbabwe's ielatively high level ot capacity, in terms of 
indusnial facilities and human iesouices has allowed the country to do more for itself than 
other Afncan nations 

Significant mineral reserves have played a role in ieducing Zimbabwe's external 
dependence and building its economic strength Reserves ot Lopper iron tin nickel cob& 
and chrom~um add to the divers~fication ot the economy Ag~lculture contnbutes only 22 
percent of GDP (1992) while manufactuiing and industiy combined dccount for 60 percent 
(World Resources Institute 1994) A per capita income of US$570 places Zlmbabwe toward 
the top of the World Bank ranking oi low-income countnes (33rd of 42) 

The Shona people have a five-to-one margln in numbers over the Ndebele ethnic 
group These two groups make up most of the population Othei minority groups Include 
Tonga Europeans and San The country appears to have entered a demographic transition 
penod marked by falling populabon growth rates although iactors beyond women's education 
and its impact on fertility may account for some of the apparent birth control successes 
(Thomas and Muvandi 1994) Indeed outmigtation due to the return of many expatnate 
South Afncans is draining some talented people from the f ron the  states 



B THE ENVIRONMENTAL SITUATION 

Zimbabwe is marked by tow mdjol topoglaphical characteristics the eastern 
highlands the middle veld in the center of the country the southern and western lowveld, and 
Lake Kanba to the North The lake is artificlal lesulting from the damming of the Zambezi 
River ~t Kanba This resulted in the transtoimation ot habitat in the flooded area and 
surrounds the provision ot hyd~oelectnc powel to this region of Afnca and the creation of a 
watel playground and fisheiy The eastern highlands produce tea and coffee and harbor a 
remnant troplcal forest The lowveld is semi-and and contains the majonty of the national 
cdttle herd as well as most of the gazetted national fotests About 12 percent of the country's 
total land area is classed ds piotected elthei in national parks s a f m  dreas botanical reserves, 
recreational parks or sanctuaries Collectively these aieas are referred to as the Parks and 
Wlldlife Estate (see Metcalfe 1994 Matiza and Crafter 1994) 

Southern Afnca including Zimbabwe has witnessed increasing frequency and seventy 
of drought over the past three decades Especidly in the lowveld areas water is becoming 
increasingly scarce Access to it f.01 both human and livestock use is expected to be a major 
issue well Into the 21st century Despite a reduced late ot population growth aggregate 
population increases are puthng pressure on the country's resource base Marginal lands are 
commg under cultivation and the level of competition in ldnd use is increasing often leading 
to conflicts between the needs of wddlife and agricultural producers 

Zimbabwe has extensive wddlife iesouices including one of the healthiest herds of 
elephant In Mnca  Careful management over the last three decades has allowed the 
population to grow in contrast wlth other Mncan nahons and has made culling necessary to 
mantam a healthy and viable population T h ~ s  has put the government at odds with the 
internat~onal ivory ban and some aspects ot the CITES convention (see Dobson and Poole, 
1992 Dublin et a1 1995) 

C THE FORESTRY COMMISSION 

Cecil Rhodes' Brit~sh South Afnca Company held the nght to exploit forest resources 
dunng the early Rhodesian penod The Foiestly Act of 1949 assigned authonty to the 
colonial government and provided for the establishment of a Forestry Commission (FC) The 
commission was created as a parastatal body In 1954 under the auspices of the Ministry of 
Natural Resources and certan assets belonging to the government were transferred to the 
commission The establishing act directed the commission to (1) set aside state forests and 
protect pnvate forests trees and forest produce (2) control cutting and taking trees for 
mining purposes (3) conserve hmber resources and require afforestation of pnvate land, (4) 
regulate and control trade in torest products (5) regulate and control the burning of 
vegetahon and (6) engage in other activity connected to the toregoing 



This mandate evolved Into piogrdms de5igned to (1) provide technical services to 
comme~c~a l  foresters (2) mandge the gazetted mdigenouc tolest leserves established in the 
western part of- the country (3) engage In wood production by exploiting the natural forests of- 
the eastern h~ghlands that weie under its command and (4) establish plantations In the wake 
ot the decimation of those ong~ncll e m e i n  forests and contlnue to produce timber for 
domestic and fore~gn ma~kets It  cllso ~ncluded a safari company owned and operated by the 
FC 

Dunng UDI the C o m m ~ s i o n  contmued to earn torelgn exchange through logg~ng and 
it earned further revenue as it provided wood to1 domest~c Lonsumption It also cont~nued to 
$ewe commercial farmers with woodland clctivlties as it remained a servant to minonty 
interests In the Rhodesian economy Even aftei independence in 1980 the FC retained 
authonty over commercial f o ~ e s t ~ y  mcluding commercial actlvity in the communal areas 

When the transition of power from the minonty to the majonty occurred in 1980, the 
process ot transforming control ot government machinery began But the Commission was 
not one ot the prionty targets for ~ndigen~zdtion While other organizations experienced a 
transition the FC remained a bastion of former Rhodesidn staff and dttitudes It continued to 
engage in commercial forestry activltles and seive large lmdholders dt the expense ot the rest 
of the country Its parastatal status kept it out of the limelight as line ministries were 
subjected to intense scrutiny by the party and the press and to rapid ind~genizatlon 
Meanwhile the need to address loss of woodlands In the Communal Areas (formerly Tribal 
Trust Lmds) increased as populdtion plessule mcreasingly stnpped tree cover from some of 
the land (see Du Toit et al , 1984) 

In 1983 with assistance from the World Bank the Forest~y Commission embarked on 
an effort to provide services In the communal dreas The rural afforestahon project was 
housed In a newly established Rural Afforestation Div~sion The suategy of this social 
forestry effort included 

1 linlung with AGRITEX the agricultuial extension servlce to promote agrof-orestry, 

2 establ~shing nursenes of exotics in rural a e a s  to supply villagers with trees 

3 promoting village woodlots to provide build~ng supplies and firewood and 

4 conducting public awclreness campaigns promoting tree plantlng 

However, thls focus was not central to the mission of the Commiss~on and the effort 
was plagued with problems Management was not sensitive to the needs of communal areas 
m d  it continued to use control-or iented approaches when influence-based strategies were 
needed (see Honadle and Coopei 1989) The p~oblems that surfaced because of the social 



forestry initiative led to d general investigation of the FC m d  a turnover of senior 
management iesulted The fust indigenous Zimbcrbwean di~ectoi of the Commission was 
appomted in 1988 

The Rural Afforestation project lasted through 1988 It was followed by the creation 
ot a dlvrsion of fo~estry extension that cmied  on the link w ~ t h  AGRITEX but adopted some 
new emphases The first of these was an abandonment of the villdge woodlot emphasis 
which expenenced difficult~es crnd its ieplacement with a focus on households Dismct 
Councils and individuals as clients The second wds the tocus on ~ndigenous species 
distribution rather than exotic piomotion The third reonentation was the treatment of 
communal residents as co-managers of tiee iesources rather than as simply the receivers of 
FC wisdom (see Clarke 1994) This intioduced two major departures It brought social 
scientists Into the Forestry Commiss~on and led to a demand-dnven approach that accepted a 
vmety of village-level models instead of a smgle centrally-rmposed approach 

This evolution represented by the emergence of a social forestry tocus was paralleled 
by expenence with the management of the gazetted forests (see Gregerson et a1 1989) 
Histomal forces turned an emphdsis on forest management Into an emphasis on the 
management of the Interaction between people and trees Just as a burgeoning human 
populahon made the interaction between people and animals more intense and increased the 
compehtIon between them for land so too the need for tuelwood and forest products tested 
the smc t~ ty  of the boundmes of forest reserves 

In the early 1970s the torest reserves contained few people scattered small groups that 
had little impact on the ecosystems But dunng the late 70s the intensification of the war for 
independence resulted in the Forestry Commission staff leaving the forests and people going 
in both freedom fighters and v~lldgers who sdw an opportunity to move into a resource-nch 
setting Thus the density went up and at independence there were many more people in the 
gazetted areas than before 

The Comm~ssion responded to this situation in two ways The first and most 
common way was to iesettle the growing population to less sensitive areas of the forest-- 
when possible areas that were natural grazing areas and not pnme locahons for tree growth 
or wood production, and areas where a human presence posed less threat to biodiversity or 
threatened species of flora and fauna The second way was unlque to a single forest the 
Mafungabusi Forest area 

In the 1986-87 penod the m y  removed the squatters who had occupied the 
Mafungabusi Forest But pressure to allow settlers into the forest reserve increased as 
populatmn grew In 1993 a decision was made to remove the forest from the purview of the 
indrgenous forestry d~vision and hand it over to the extension div~sion to conduct an 



expenment That experiment wds to be an eftort to co-manage the iesource with the 
communltles that suirounded the toiest 

As part ot the co-mandgement initidt~ve the Department of Pdrbs and Wildlife 
Management and the Centie for Apphed Social Science at the University ot Zimbabwe were 
brought in as partners People were allowed to live in designdted dreds of the forest but they 
had to abide by the rules developed ~olldboidtively wtth the Forestry Commission and the 
participating organizations 

The evolution of co-management practices in the FC retlects only part of the 
Commission's expenence and emphasis It has been an oigdnizdtion with a split personality 
F~rs t  it is divided between its state functions and its commercial tunctions the former 
emphasizes delivering technical seivices to the population ~ h i l e  the latter focuses on the 
production of wood and wood products Second i t  is split between acting as a forest 
enterptlse exploiting the forest leqouice and actlng as a regulatoiy body protecting the forest 
resource Historically production and exploitation hdve ieceived the l~on ' s  share of the 
tinancial and human resources 

The enterpilse mandate is carned out by three d i v i s ~ ~  nr the manufactunng forest 
products and marketing divisions The state mandate is implemented by three other divisions 
indigenous resources, research and development and foiest extension services Providing 
admrnistrative support to these operational divisions ale the human resources and 
administration division and the finance division The remaining unit is Ngamo Safms a 
hunting safm company operated by the Commission in gazetted forest areas This has 
recently come under the indigenous iesources division All ot the above are under a General 
Manager and Deputy General Manager The parastatal answers to a Board of Directors under 
the general auspices of the Minlstry of Environment and Tounsm 

The evolution of the FC away trom a command and control emphasis on trees and 
their sepalation from people toward the co-management ot forest resources reflects a major 
reonentation And the process continues The commercial forestry functions of FC will soon 
be hived off and pnvatized, making the extension research and development and indigenous 
forests div~sions the dnving forces of the commission The current emphasis within the FC 
on forest resource co-management will likely continue External interest in resource co- 
management and in community-based natuial resources management is also building Efforts 
are now underway by a key environmental NGO to assemble a working group of donors and 
NGOs in an effort to promote a community forestry emphasis based on the CAMPFIRE 
model 

The transformation ot the FC is not yet complete But this is to be expected because 
what is occurring is a major change It represents the nearly total iedirecbon of a key natural 
resource management organization ovei a penod of about d decade This is a dramatic shift 



In the management of a public agency And a s im~lar  change is underway in another public 
organlzatlon-- the Department oi  Nat~onal parks and W ~ l d  L ~ f e  Management 

D THE DEPARTMENT OF NATIONAL PARKS AND WILDLIFE MANAGEMENT 

The Department of Nationdl Parks and Wild L ~ f e  Mdnagement (DNPWLM) 1s 
responsible tor the conservation piotectlon and sound mdnagement of all forms of aquatic 
and terrestnal indigenous dnimals and plants in Zimbabwe DNPWLM is a scientific 
proiess~onal agency responsible for conducting iesearch on cnt~cal  aquatic and terrestnal 
wildl~ie issues and for managlng the Paiks and Wildl~fe Estate of the country It 1s also a 
paramilitary agency w ~ t h  ldw enforcement poweis and whose agents are authonzed to cany 
arms 

The Department has approx~mately 2 700 employees on its payroll The greater part 
of the staif is located with~n the Parks and Wdd Lite Estate with smaller numbers In research 
fac~l l t~es  dnd adrnin~strat~ve offices Unl~ke some countries there is no permanent presence of 
Department staff In areas that host wildl~fe out51de the Parks Problem Animal Control 
(PAC) is camed out by Parks staff upon iequest from local author~ties Since agents are not 
posted In rural districts responses to requests are often slow as agents travel from the nearest 
Department base Rural Dlstnct Counc~ls (RDCs) are expected to pay the associated transport 
and subsistence costs of DNPWLM staff wh~ le  they are in the area 

The mability of the Depa~tment to fulfill its conservation and management mandate in 
areas outside demarcated w ~ l d l ~ f e  domams resulted In escalating poaching and destruction of 
wildl~fe hab~tat dunng the 1970s and 1980s The political disruption and Increasing insecurity 
dunng the 1970s as the liberation struggle moved toward independence in 1980 combined 
with the economlc Interests of white landowners In the commercial value of wildhfe led to 
the devoluhon of responsibil~ty for the management and use of w~ldlife to pnvate landowners 
codlfied In the Parks and Wild L ~ f e  Act of 1975 The grantlng of "Appropnate Authonty" to 
pnvate landowners reinforced their pnvate property nghts wh~le  prov~ding an addit~onal 
jushfication to some for uslng armed force to countei poachers Smce most wildlife habitat 
tended to be located in penpheral areas of the country that also served as translt points and 
operations sites for the liberation iighters the battle against "poachers" sometimes took on a 
more polihcal cast 

The 1975 Act was amed  clearly at providmg improved access to commercial game 
cullmg and hunt~ng revenues for commercial farmers and pnvate landowners The preamble 
to the Act states that ~ t s  purpose includes " to confer pr~v~leges on owners or occupiers of 
alienated land as custodians of wild Me, fish and plants " (Zunbabwe 1975 5) Al~enated 
land 1s defined as pnvate lmd State land as a lease or purchase agreement and tnbal trust 
land held in terms of an agreement of lease The Act also took another strong step away 



trom the traditional concept ot state control ot ldnd and wildl~te iesouices by allowing for the 
creation of Intensive conservation aiea committees that would have authonty to take decmons 
regardmg the conselvation of wildltte and plotected plants on pnvate land w~thin the 
conservation area Pnvate landowners wele tn essence gianted the r~ght  to possess, use and 
dispose ot wildlife resources in the same manner In which they held lights to land The 
consequences born of this change In ownelship ovel two decades ago are clear As Marshall 
Murphree wrote In describing the effects of legislative changes in Zimbabwe and Namibia 
"[on] pnvate land in both countries a new and tlourishing w ~ l d l ~ f e  industry is in place 
wildlife revenues have incieased dramdticdlly w~ldlife populations have expanded and their 
habitat has improved" (Murph~ee 1995 2) 

The onginal 1975 Act did not convey the same nghts and pnvileges to small farmers 
on communal lands as ~t conferred on the mostly white pnvctte landowners Only atter 
mdependence was the Act amended and provision was made allowtng the Minister to appoint 
a distnct council as the appropriate authority tor wlldlife over an area of Communal land 
(Section 95) Accord~ng to Mu~phree "[tlhe purpose ot t h ~ s  amendment was to eliminate 
d~scnmlnat~on between tarmers on prlvate lands and commund ldnd farmers and to extend 
the demonstrated economlc and envronmental benetits ot the Act to communal land tamers" 
(1993 2) While t h ~ s  provision In the 1982 ~mendment  provided the legal basis for asserting 
authonty over wildlife resources by the distnct the opnon of grantlng appropnate authonty 
status to a distnct council responsible tor Communal areas was not exerc~sed until November 
1988 when Nyaminyami and Guruve districts were accorded authonty over wildlife This 
action was not formallzed until the administrative decision was gazetted in 1990 (Metcalfe, 
1994 166) 

With independence the level ot civil conflict declined and both the DNPWLM and 
pnvate landowners returned to concentrate on wildlife conservdtion and the commerc~al 
exploitation of wildlife resources through consumptive and non-consumptive utilization 
Hunting satans, trophy concessions photographic safans and wildlife-based tounsm became 
major income generators f o ~  the large plivate landowners and tour operators both groups 
being predominantly composed of wh~tes The strong international linkages of tour and s a f m  
operators also restncted the economlc benefits accruing to the national economy as sometimes 
a substantial proportion of revenues remained outside ot the country 

Local indigenous communities in the Communal Lands (formerly Tnbal Trust Lands), 
however benefitted l~ttle from the commercial activities associated with wildlife Indeed, 
slnce w~ldllfe dispersal areas Included communal lands local populations frequently suffered 
the incursions of animals resulting in both human and crop losses Without the means of 
benefitmg commercially trom wildllfe local people viewed wddlife principally as a threat 
best eliminated and secondanly as meat to ennch local diets Since wildl~fe In communal 
areas legally belonged to the State dnd its agency, the DNPWLM, indigenous hunters were, 
by definition, "poachers" regdrdless ot their Intent in killing wild animals With an expanding 



population and finite arable ldnd lesources human settlement continued to encioach on 
wrldlite hdbitat resulting rn heightened contllct and competition tor land and wdter resources 
It became clear to conservationists and economic planners dike that local people must receive 
tmgible benefits ~f wildlife wds to continue to survive outslde ot protected areas 

The CAMPFIRE Concept 

The idea of shanng the beneflts derived fiom wildlife wlth communities emerged in 
DNPWLM in the 1960s and took operahonal t o m  in the h te  1970s The DNPWLM coined 
the dcronym CAMPFIRE for Communal Area? Management P~ogramme tor Indigenous 
Resources dunng the development ot an integiated resource management pldn for the 
Sebungwe region While this plan was nevei implemented the focus of CAMPFIRE as a 
vehicle tor strengthening local management ot natural resources was set 

The first experimental operation unde~ CAMPFIRE was initiated in 1978 and called 
Operation Wlndtall standmg tor Wildlife Industnes New Development tor All (Murphree 
1990 Munndagomo 1990) Wildlite culhng in the Sebungwe region presented an 
opportunity to share cdsh from the sale ot bophies skins m d  sdfdri hunting and meat with 
local people in the area The iesults wele positive and illegdl poaching in the area declined 
However this inibatwe took the t o m  of a "handout" rather than involving local people in 
resource management decisions Wlthout additional inputs the incentwes disappeared and the 
positwe effects of the expenment dissipated 

It became clear that implementation ot the CAMPFIRE concept would require more 
technical human dnd financial iesources than DNPWLM commanded Department officials 
were encouraged by Norman Reynolds then Chief Economist for Economic Planning in the 
Ministry ot Finance, to pursue commun~ty-based natuial resources management initiaoves 
Reynolds had been impressed by community-level resource management expenences he had 
witnessed in India DNPWLM began collaborating wlth local NGOs and social scientists 
from the University of Zimbabwe Gradually d core group of actors took responsibility for 
worklng with communities and distnct councils to prepare them for the tasks associated with 
managing wildlife and other resources 

The guiding philosophy of CAMPFIRE emerged from the concerns and commitment 
of a number of specialists and w~ldllfe management practitioners in Zimbabwe Norman 
Reynolds Marshall Murphree and Rowan Martin were involved in formulahng the draft 
documents that eventually found wlder distribution in a 1986 DNPWLM worlung paper In 
that document CAMPFIRE'S objectives are stated as 

(a) to initiate a program for the long-term development management, and suswnable 
utzlizauon of natural lesources in the communal areas 



(b) to achieve management ot lesoulces by p l m n g  custody and responsibility with the 
resident communities 

(c) to allow communities to benef~t d~iectly trom the exploitat~on ot natural iesources 
w~thin communal areas crnd 

(d) to establish the ddmin~st~;ttive dnd institutional st~uctures necessary to make the 
program work ( M a  tm 1986) 

Implementation of CAMPFIRE wds initidlly suppoited by tour institutions Zimbabwe 
Trust (ZimTrust) the University ot Z~mbabwe s Center to1 Applied Social Sciences (CASS) 
the World Wide Fund foi Ndture (WWF) dnd the DNPWLM Together they helped selected 
distr~ct councils to develop the institutions and technical skills iequired for the grantmg of 
Appropriate Authonty for the management ot wildlife resources Financial assistance was 
prov~ded by the ~mplement~ng agencies and by bilateral and multllate~dl donor organizations 
The Norwegian (NORAD) m d  Bi-~tish governments (ODA) were substantial donors from the 
beglnnlng The U S Agency to1 Internmondl Development also contributed to the 
development of the CAMPFIRE program and by 1995 USAID wds the largest single external 
funding source 

In 1988 the first distnct council Nyammyami was dppolnted a the Appropnate 
Authoi~ty for wildlife management It had been a foul year process of capaclty building By 
the end of 1989 a total of eleven distnct councils were Involved w ~ t h  CAMPFIRE programs, 
and by August 1995, 25 of. the natlon s 57 Rural District Councils had been granted 
Appropriate Authonty by the Minlstei of Environment and Toui~sm upon recommendation of 
the DNPWLM A llst of participating districts is provided in Append~x A 

Divers~ty Initiative, and Incentives 

Three features both characterize and "dnve" the CAMPFIRE progrdm The hrst is 
d~versity CAMPFIRE'S advocates point out that it IS less a un~foim program than an 
dssortment of 26 pilot activities While the lnit~al interest of RDCs has tended to be in the 
revenues generated from wildlife consumpuon the path taken to assert control over the 
w~ldlife resource has vaned sign~ficantly from one disti~ct to dnother For example some 
RDCs have launched their own satari companies (Tsholotsho) or hired their own professional 
hunter (Guruve) while others have preferred to work w ~ t h  estdblished ~ommercial operators 
Some RDCs have established separate management organizations with permanent statf and 
vehicles (Nyaminyami) wh~le  others have ~el ied on exlstlng council staff and min~m~zed  
recurrent operating costs to manage CAMPFIRE activities 

Muzarabani RDC transtormed an unpopular and commercrdly unexciting Wilderness 
Area that had been carved out of communal lands largely on the initiative of commercial 



farmers into a valued community resource and generator of direct financial benefits to rural 
inhabitants 4s  descnbed in The Herald local Harare newspaper 

The [CAMPFIRE] proglamme started in the mid-1980s with the ldunch of the 
Mavhuradonha Wilderness Area The mountam wds stocked with a vanety of 
game ranging from elephants to sables at a cost oi  over $1 million Villagers 
who for years had been hunting in the mountain were reluctant at tirst to 
appreciate the Muzdiabani Rural District Council's decision to bar them from 
hunting in the mountcun and not to act against animals destroying crops 
However distribuaon of funds raised from safaii operdtors dnd the involvement 
of the community in the management of the wilderness area changed people's 
attitudes towards the piogramme (The Herald August 24 1995 p 7) 

The benefits to people iesiding near the wilderness area were real and substanual 
Over 2$172 000 generated in 1994 wds paid out to 12 wards in 1995 The CAMPFIRE 
Coordinator for the RDC estimdtes that over 2$600 000 (approximately US$70 600) will be 
collected by the program this yedl benetltting 10 000 households in the affected wards 

The intent of the CAMPFIRE program in Muzarabani as in many other RDCs is to 
go beyond wildl~fe revenues and to extend the expenence into the conservaDon and 
management of all natural resources This objective is clearly stated by the CAMPFIRE 
coordinator in the Herald article cited above "The idea 1s to involve communities in loolung 
d t e r  a11 resources-- trees soils and nveis " Even withm the wildlife area non-consumptwe 
revenue-generaung options are also being pursued Photographic safans are gaming interest 
among CAMPFIRE programs that initially based their operations on sport hunting Tourism 
revenues from accommodations provided by RDCs are also appealing to many communioes 
as are the jobs generated to maintain and operate fixed lodg~ng 

Non-wildlife lesouice management is also of interest to communities with limited 
w~ldlife populations and potential and to those who continue to seek means of bolstering RDC 
revenues and local incomes Chaminuka and Chiweshe RDCs for example, are involved in 
fishing ventures B ~ n g a  and Mudzl Distr~ct Councils too z e  interested in developing 
commercial fishing activities while wards in Tsholotsho Distnct have expressed interest in 
exploiting nver sand and gravel Mudzi distnct has requested appropnate authonty to pursue 
black granite mining and other distncts are s a d  to be discussing extending their management 
to other resources 

Another definlng charactenstic of CAMPFIRE that also contnbutes to its acceptability 
to local communioes and explains in part its growing populanty IS the ~mportance gwen to 
local imhatwe CAMPFIRE statements of principle uniformly focus on according benefits 
and management responsibility over natural lesources to "producer communi~es" or more 



genencally to local communities impacted by the presence of wildlife or the etfective use of 
other natuial resouices One such statement puts it succinctly 

Expenence shows that mandgement and decision making require institutions 
such as wildlife trusts 01 committees that permit genume pditlcipation by 
individuals, families and villages Such institutions cleated by the rural 
communities themselves help to ~mplement Campf~re s most fundamental 
pnnc~ple that benefits go to those who pay the findncial and social costs of 
tolerating wildlife and who therefore d ~ t  as "wildlife producers" in communal 
lands (Zimbabwe Trust et a1 1990 4) 

Since the Parks and Wild Life Act otticially iecognizes only the distnct as an 
acceptable "authority" for local wildlife management ~t has been necessary for the distnct 
councils to come forward with concrete pioposdls and demonstrated commitments to the 
effective management of wildlife resoulces betoie Appiopnate Authority over wildlife 
management can be granted Part ot the demonstiation of commitment involves acceptance 
of the guiding objectives of CAMPFIRE as laid out above Specificdlly RDCs must accept 
that the wards and communities that harbor wildlife and bedl the greatest costs of wildlife 
related damages should participate xtively In both management decisions and the revenues 
tlowmg from CAMPFIRE activities While distr~ct councils vary considerably in how they 
honor this commitment the emphasis on locd initiatives and local participation is clear in the 
CAMPFIRE principles and reinforced by both the CAMPFIRE Association and the supporting 
agencies 

The unique approach adopted to implement the community wildlife management 
program In Zimbabwe which mvolves a coalit~on of NGOs academic institutions and public 
sector agencies, directly reinforced and continues to support the pnmacy of local initiative 

and local responsibility over wildlife dnd other natural resources in communal areas Local 
~nshtutional capacity building is a prerequisite tor consideration for Appropnate Authonty, 
dnd is the focus of the assistance provided by ZimTrust in pdrWuldr 

Communities RDCs and support agencles are active learners both from their own 
expenence and from that of others Individual programs have undergone substantial 
modification and refocusing based on first-hand experience rather than from changes 
promulgated by central government and public sector agencies The process for determining 
trophy fee levels and the effects obtained in Tsholotsho distnct is illustiative of the positive 
learning process occumng acioss the entitles involved in the CAMPFIRE program 

In 1989, the first year that the RDC was able to engage in wildlife management 
decisions the trophy fee for elephants was set at 2$12 000 through an agreement with the 
existing safan operator and the RDC The Tsholotsho CAMPFIRE Manager acknowledged 
that the RDC had no basis for setting the fee nor did they hdve any information that would 



dllow them to evaluate the proiitability ot sdtari opercihons as d means oi determinmg a f i r  
a d  iealistic return to the RDC In 1990 the tee was r u e d  to Z$15 000 dnd in 1991 it was 
incieased to Z$27 000 Realizing the p~oblems of administei-ing fee levels without adequate 
market information the council decided to issue a pub l i~  tendei foi wildlife trophies thereby 
malung the proceduie more competitive The tlophy tee ior 1992 increased to Z$40 000 
The follow~ng year anothe~ public tendel iesulted in an inciease to Z$70 000 m d  In 1995 the 
trophy tee for an elephant was set at Z$80 000 

While the increase 1s somewhat less diamatic when converted to US dollars 
(increas~ng trom $5 644 in 1989 to dpproximately $10 000 In 1995) it IS a startl~ngly buoyant 
revenue trom the perspective of local (or national) public finance The tendency for the vast 
majoilty of revenue sources be they tees chdrges or tax levies is stagnation and non- 
responsiveness to local and ndtional economic conditions Wildlife revenues have increased 
pnmanly because duthonty over the ievenue base in the case ot Tsholotsho trophy fee levels 
was granted to the decision-making unit thdt hcid the strongest incentive to apply effective 
reLenue generation measures Local initiative allowed the RDC to learn from its expenences 
and to Improve its revenue genelation positlon 

The third feature oi the CAMPFIRE dpproach to community-based natural resources 
management is the importance gwen to incenhves Both direct and Indirect incentives exlst 
tor all major stakeholder groups Local communities are the focus of the CAMPFIRE 
ph~losophy and are cons~dered to be the central beneiicianes of both wildlife-based revenues 
(though this has yet to be ~ealized in some distnct CAMPFIRE programs) and improved 
natural resources management In some distncts CAMPFIRE revenues have been distnbuted 
In the form of cash to households in affected wards, and as food a d  dunng times of food 
insecurity Other common uses tor CAMPFIRE revenue include assisting local sports teams 
budding local soc~al  infrastructuie such as classrooms and clinics, the construction and 
mintenance of fences, road marntenance a d  suppoit to women's clubs 

In addition to the benehts that are procured from CAMPFIRE revenues local 
communities receive other less tang~ble benefits Decis~on-malung responsibihbes Increase as 
a function of the need to plan for the management and use oi sometimes quite substantial 
m o u n t s  of money Wards are not tully decentralized legal bodies and do not have a budget 
and legally assigned revenue bases Many wards do not even have bank accounts While 
benefit levels vary substant~ally among wards some are receiving hundreds of thousands of 
Zimbabwean dollars in revenue annually as the fruit of participating in CAMPFIRE Ward 
CAMPFIRE committees have been established at the level ot the WADCO or Ward 
Development Committee, with subcommittees at the Village Development Committee or 
VIDCO level as well Commun~ties with the assistance of NGOs and DNPWLM are 
learn~ng to take responsibility tor a resource that had been removed from their control by the 
state dunng the colonial penod 



The promise of tangible benefits has provided d stiong incentive for communities to 
take a more active role in managing theii local environment Some have undertaken vdldge 
and ward-level land use plans Otheis hdve pioposed and launched profit-making ventures 
CAMPFIRE provides a structure to1 implementing dctivities d process of technical and 
participatory review and the means to finance community projects 

An overview of the benefit distribuuon to wards dnd households is provided in Tables 
1 and 2 below More detailed ddta ale piovided in Annex B A number of clarifications 
should be made to assist in understanding this data First the benefits allocated to wdrds 
were not necessady rece~ved as cash Allocdtions could t A e  the form of projects 
mfrastructure and employment as well as cdsh Generally decision? on the use of revenues 
dllocated to wards was left to the Ward Development Committee Howevei RDCs in some 
districts played a dominant role In determining both the volume and the t o m  of benefits 
transferred to wards Second the average ward dividend masks d veiy substantial vdnation in 
amounts received by individudl waids For example in 1993 the range for all wards went 
trom a low of 2$854 to d high ot Z$460 000 Finally the data provided cover 12 disttlcts 
However only two districts had dctive CAMPFIRE piogldms in 1989 five in 1990 and only 
in 1993 wele all 12 districts acbve 

I Table 1 11 
I Ward Level Benefit Dstnbuhon from CAMPFIRE Program, 1989 to 1993 11 

Number o i  wards benefittmg 

Total rece~ved all wards (Z$) 

1993 1989 

Average ward d~v~dend (Z$) 

Total recewed all wards (US$) 

Source WWFNarare 

Total 199 1 1990 

15 

$379 505 

I I I I I , 

The data in Table 1 clearly illustiate the impressive growth of the CAMPFIRE 

1992 

$25 100 

4178 507 

program in terms of the number o f  wards participa&g the total volume of revenues allocdted 
to local communities at the ward level and the resiliency of average benefit levels despite 
rapid Increase in the number of units that shaied the revenue pie Even when the US dollar 
value of benefits IS reviewed the growth is stnking Despite a ioughly 300 percent loss of 
value relative to the US dollal average wald dividends in US dollais rernamed relatively 

70 

4606 2U9 

$8 855 Average ward d~v~dend (US$) 

stable while the number of wards increased sixtold 

$20 107 

$235 230 

II 

>6 

$1 270418 

$1 1 900 

$22 686 

$338 598 

100 

$10 957 576 

I 

$16 136 

$649 806 

$9 025 $8 174 

72 

b i  321 810 

56 046 

92 

$5 318 620 

$57 811 

$814615 $ 1  226 755 



In Table 2 below the aveldge household benefit IS simply the ~esul t  of divlding the 
benefit data by the number oi households It should not be understood to represent direct 
cash payments made to households although a small percentage of benefits have been 
conveyed as cash dividends 

Table 2 

1 Average ~ourehold Benefit ~ i t r lbut l in    AMPFIRE FIRE Ggram, 1989 to 1993 1) 

Number of households 7861 22084 52465 7031 1 90475 11 
I I I I I 

Average net benefit (Z$) I ZS48 28 1 2327 45 1 2124 21 1 2$47 24 1 2558 79 11 
I I I I I 

Average net benefit (US$) $22 71 $11 10 $6 45 $9 24 1900 11 
Source WWFtHarare 

The data In Table 2 present J. slightly d~ffeient picture While the number of wards 
participatmg in CAMPFIRE dcuvities lnc~eased by over 600 percent the number of 
households represented in par ticipdting wards increased by almost 1200 percent! This 
represents a remarkable expansion In the potentla1 aifected population Assummg average 
family size at six persons the population affected by CAMPFIRE activities went from less 
than 50 000 In 1989 to nearly 550 000 people In just five years Despite the explosion m the 
number of households affected dverage benefit levels doubled between 1990 and 1993 in 
Zimbabwe dollars and remained reasonably stable in US dollars dunng that same penod The 
combination oi a low numbel of participatmg wards and households and a strong exchange 
rate with the US dollar created an unusually high average net benefit in the first year of the 
program 

Incenbves are also strong for Distrlct Councils to become Involved in CAMPFIRE 
dctivitles Revenue bases for RDCs a e  few dnd of modest revenue productivity As 
demonstrated by the rapid growth in the number of districts applying for Appropnate 
Authonty RDCs recognize the benefits to be gained from managlng thelr wildlife resources 
Distnct councils are in a pnvileged posltion to control benefit flows since the RDC 1s the 
only local body that can be empowered by law as an Appropnate Authonty Wildhfe-based 
revenues come directly to the council and are managed by the counc~l  While RDCs are to 
transfer revenues to wards and even to specific local communities that are considered to be 
producer communihes, a significant proportion of CAMPFIRE revenues remaln at the council 
level and play a cntical part in distnct finances 

Although RDCs are not legally bound to dlstnbute revenues generated from wildllfe to 
subdistrict levels the DNPWLM has recommended the following formula (1) up to 35 
percent of revenue may be allotted tor distnct costs related to wildlife management activities 



(2) a mmmum of 50 percent of revenues should be leturned to "producer communltles" in 
thls case to wards and (3) up to 15 percent of revenues could be ~etalned by distnct councils 
as a levy As Murphree (1993) polnts out the latter IS essentially a distnct tax on wildlife 
revenues in communal lands whlch 1s not matched by slmllx taxes on other resources or on 
revenued generated from wildllfe lesources on pnvate lands 

Data collected from 12 dlstncts suggest that overall RDCs dre respectmg the 
dlstnbution formula While there wds substantla1 dnnual vaiiation In funds allocated for 
disbursement to wdrds the average irom 1989 to 1993 was 54 percent of revenues from the 
CAMPFIRE program The h e - y e a r  avelage allo~atlon for management costs came to 22 
percent, while councils retained on average 14 percent of total revenues (WWFIHarare 
unpublished data) 

The tounsm lndustly as d whole benefits from Improved wlldllfe management the 
protection of wildllfe from poachlng In communal aleas and the estdblishment of addlt~onal 
tounsm sites and fac~lities Whde the dctlve ~nvolvement of RDCs dnd ward-level actors in 
the business of regulating, and piofitlng from wildlife-based tounsm has undoubtedly raised 
the costs of safan operators these costs &re genelally passed on to the ult~mate consumer-- 
the trophy hunter or tourlst 

Flnally the DNPWLM letalns control of the technicdl management of wildl~fe through 
~ t s  role In the approval process for appropilate authonty the settmg of hunting and Problem 
Anlmal Control (PAC) quotas and the enforcement of wildlife regulations whlle dlscharg~ng 
the burdensome responsibility of conducting anti-poachmg and PAC actlvlties in areas outs~de 
of the gazetted parks As appropnate author~ty IS extended to more and more dlstncts 
wildlife-based revenues have been used to hire game gudrds and undertake some of the tasks 
that previously fell to DNPWLM 



I11 THE POLICY INITIATIVES 

This ~hapter  traces some of the fa~tors  iesponsible tor the tianstormat~on ot forestry 
management and wildlife management In Zimbabwe First the general dynamics of the 
retorm process are identified Then the  ole of the SIX factors In explainmg what happened 
and how ~t happened 1s explo~ed 

A REFORMING RECALCITRANT INSTITUTIONS 

The retorm of the Forestry Comm~ss~on and the Department of National Parks and 
Wdd Life Management into co-management opermons resulted from a unlque combinahon of 
histoncal dvnam~cs The independence struggle of the Zimbabwean people Imparted to them 
an antagonistic onentatlon towaid organizations that had been used to deny them access to 
natural resources It also eroded the legit~macy of those organizahons m the post- 
independence penod This created a need f o ~  real reform if the organizations were to be able 
to continue to protect natural resourLes tiom burgeoning populat~ons and the increased 
demand tor access to the resources Simultaneously erodmg budgetary resources affected the 
ability of the organizations to perform their functions The problems were growing and their 
capacities were diminishing The old approach ot patrolling and controlling was not tenable 
A new strategy was needed 

Into this nexus of histoncal dynamics stepped creative leadership In the FC the 
sequence of an intenm Managing Director tollowed by an ind~genous one introduced radical 
departures in thinking about the organizaaon's mission In DNPWLM an alliance among 
internal professionals and members ot NGOs generated a new strategy for wddlife 
conservation and sustiunable use Zimbabwe s stock of human resources was high at 
Independence and 1s even h~gher  now Local resources in the form of NGOs and the nauonal 
university combined with a well-educated civil service to make inst~tut~onal reform possible 

In the case of DNPWLM the CAMPFIRE effort represented a reform strategy that 
spread resource control outside the department The recruitment of NGOs and D~stnc t  
Councils as teammates estabhshed a bond between parties that were previously competitive 
W~ldlife management was no longer contamed within a single organ~zational boundary 

In the case of the Forestry Commiss~on an internal change was an important element 
In the reform process That change was a new work planning system The newly 
implemented five-year workplans are orgamzed to include activity categories that lnclude 
"resource shmng" and "buildmg stakeholdeish~p " T h ~ s  represents a massive reonentatlon 
from more traditional workplans It suggests the mlssion of the organization has been cast In 
radically new terms Moreover the plans ale actually used to judge staff performance 



Flexibility and rolling readjustment are encouraged because the plans ate taken senously (cf 
Hall 1995) 

The reform ot these ~nstitutrons began as a political process reflecting a new alignment 
of power in independent Zimbabwe-- the majoiity demanded access to resources under the 
purvlew of organizations that symbolized white domination But the reform soon became an 
organizatronal piocess calling for new ways ot conducting ioutine business And ~t continues 
The FC will soon lose its comme~cial divlslon and will become an oiganization focused on 
people-resource interactions fiom both ~egulatoiy and facilitative perspectives Its workplans 
and personnel evaluations must ieintorce the new modus opeiandi or it will stall The 
DNPWLM is in the process of desrgnrng a trust fund dnd a new organizational mission It 
too will need new standard opeiating procedures and peitormance cntena to succeed But the 
key point IS that what were recalcitiant institutions controlled by a minonty have evolved into 
innovative organrzations concerned dbout the majoiity This is a majoi transformation not an 
easy one to achieve The question rs what tactors facilitated oi hmdered it' 

B IMPLEMENTATION EXPERIENCE 

Each of the six elements of the study template ale noted below with an elaboration of 
the Zimbabwe expenence wrth institutional ieiorm This andysls identifies some ot the 
reasons for the successful implementation of the course changes noted above 

1 Specificabon and Consistency of 0b.lechves 

The policy contams clear and consistent objecbves, or some crlterla for resolvlng 
goal conflicts 

Publrc policy in Zimbabwe as elsewhe~e takes many forms (see Herbst 1990 Moyo, 
1992) There are formal policies rendered "ofiicid" by virtue of thelr being incorporated into 
an act of Parliament as in the case of the policy iegarding management of wildl~fe on pnvate 
lands contained in the Parks and Wild Life Act of 1975 There are also pol~cy statements 
that lack full formal legitimacy fol various reasons such as the National Conservation 
Strategy wh~ch, though s~gned by the President was never passed by Cabinet and is 
considered by many senior officials as non-authoritaove (see Ministry of Natural Resources 
and Tounsm 1987, Henley, 1990) 

In the case of wlldhfe policy there exists a formal policy statement endorsed by the 
Minister of Environment and Tounsm dated 1 January 1992 and entitled "Policy for 
Wildlife " A key component of the policy l a ~ d  out In this document is the emphasis on 
ensunng that local people residlng in the communal lands benefit directly from wildlife The 



policy statement essentially codifies the philosophy behind CAMPFIRE dnd gives it the force 
ot a tormal declaration of pol~cy While it has been approked by the mlnistry and continues 
to reflect the policy onentatlon of the DNPWLM ~t has not been integrated into the existing 
legisldtion by amending the relevant Act Indeed the Parks dnd Wild Life Act makes no 
reference to the role of local communities in p~otectlng m d  managing wildlife Sect~on 2 of 
the Act mentions the RDC as a poss~ble App~opnate Author~ty in Communal lands upon 
appointment of the Minister Sect~on 95 subsection (1) of thrs Act states "[tlhe Mrnrster 
may by notice in the Gazette appoint d rural district council to be the appropnate authonty 
for such area of Communal Land ~s may be specified In such notice and may In like manner 
amend or revoke such notice " It is upon this slim ~ e e d  that CAMPFIRE'S statutory 
legihmacy rests 

The Pollcy for Wildlife on the other hand moves well beyond the appropnate 
authonty of the Rural Distnct Council to embrace the landholders in communal areas and 
their communihes as key stakeholders in w~ldlife management The pollcy objectives in 
section 3 of the Policy tor Wildlife dre clear 

Government will encourage the conservation of wild animals and their habitats 
outside the Parks and Wild Lite Estate m d  recognises that this requires the 
dctive cooperation of rural landholders who as wild hfe producers should be 
the pnmary beneficlanes of all returns Government wishes to ensure that 
the demonstrated benefits of wild life propnetoiship conferred on owners and 
occupiers of alienated lmd  are extended to wild life producers In communal 
and resettlement lands Such propnetorsh~p involves the nght to benefit fully 
from and to determine the distnbution of w ~ l d  life Income by producer 
communities (Min~stry of Environment and Tounsm 1992) 

The mechanism fot accompl~shing this is CAMPFIRE While the central focus of 
wildlife policy is wildlife conservation and sustanable uhlization, the concept behind 
CAMPFIRE IS broader and encompasses community-based management of all local resources 
including arable land, grasslands woodlands mineral resources water and wildlife While 
the Department has authonty only over aquatlc and terrestnal w~ldlife ~ t s  chosen vehicle for 
~mplementmg ~ t s  community wildlife policy IS more ambitious 

This discrepancy engenders some conflict in jur~sdict~on While the first set of RDCs 
requesting Appropnate Authonty appointment were spec~fically interested In harnessing the 
commercial value of wlldlife other RDCs are now requesting the same authonty for other 
resource interests Black granite mining woodland management and nver sand are among 
the local resoulces over which RDCs are requesting Appropnate Authonty DNPWLM may 
recommend appointment in regards to wildl~fe only, and must send the local authontles to the 
relevant public agency regaiding other lesource bases Legal provisions for devolving control 
over these other resources to RDCs however are not in place 



In some other cases policies existed but no one followed them For example the 
country has a National Conservation Strategy (NCS) that wa5 wntten with donor support and 
ldunched by a Presidential speech But it wds never adopted by Parliament or Cablnet and 
thus most observers considei ~t moot Indeed there is no evidence that the NCS provides 
guidance tor any bureaucraw o~ policy decisions 

The transformation of the Fo~estry Commission occurred In the dbsence of guidance 
from a coherent set of policies The ieview ot to~est iy  practices programs and policies 
undertaken by the FC in 1991-92 ~ e v e d e d  a lack of vision The results ot this review process 
wele later presented In a World Bank publication (Biadley and McNamara 1993) The 
change from a traditional extension model to the ~nclusion of indigenous species in the 
~esearch program and the mtroduction ot vandbility into the extension process resulted more 
from reaction to operational ditficulbes than from d clear pol~cy direction The lack of 
coherent policies did not hinder the learning and adaptation that was going on Co- 
management evolved more ds a pioduct of muddl~ng through and iterative organizational 
ledrning than as a response to clear policy objectives Clarity is emergmg as policies and 
procedures ale developed and ~mplemented thdt support stakeholder involvement resource 
sharing and the sustainable use ot gdzetted torests and woodlands in communal areas 

An interesting characteristic ot the Zimbabwe expelience is the extent to which clear 
policy instructions were absent or vague but progress was made with implementation 
nonetheless Clanty of authonty was key to policy ~mplementation in the CAMPFIRE 
program and to co-management in the Forestry Commission But at the same hme many 
policy documents were not followed and everyone knew that guidance could not be obtamed 
from those documents What wds not policy appeared to be clear to most actors, but the 
reverse was less so 

This fuzziness might reflect the social tension in the country A policy that encounters 
high conflict and needs the cooperation of stakeholdets that are at odds may benefit from 
some murkiness surroundmg the direction of the pollcy This may have t ~ t  w ~ t h  the radical 
nature of the changes occumng in independent Zimbabwe's first 15 years of existence 
Clanty of objechves could induce poianzation of stakeholder groups dnd that was just what 
needed to be avoided Fuzziness on the other hand could help to dampen the tensions 
Another possibihty has to do with the nature of environmental policy objectives, many of 
which if elaborated in detail provoke societal and bureaucratic conflicts (Bnnkerhoff and 
Gage, 1994) 

2 Incorporation of Adequate Knowledge of Cause and Effect 



The pol~cy accurately ~denbfies the pnnclpal factors and lmkages lead~ng to, and 
~nfluencing, pol~cy outcomes, mcludmg spec~fication of target groups and 
~ncentwes 

At the core of Zimbabwe s national policy on community wildlite management is the 
promise ot revenue generdtion through effective wildlite conseivation and management by 
ldndholders and communities in the Communal Lands The policy is built on the twin 
premises that a) wildlife iesources c m  provide ~ 1 .  sustamable source of economic benefits to 
local communities and b) economic benetits will influence attitudes and eventually behavior 
in ways that support the intended policy outLomes of maintaining wildlife numbers and 
cntical habitat (see Makombe 1993 Metcalte 1994) These premlses reflect the conceptual 
and operational framewoiks thdt ~nform community-based w~ldlife management across Afnca 
(see Barren and Arcese 1995 Bonner 1993 Brandon and Wells 1992 Gray 1993 Western 
and Wnght 1994) 

As Table 3 illustrdtes the benefits denved fiom CAMPFIRE are oveiwhelmingly trom 
consumptive use ot wildliie specit~cally t ~ o m  the hunting ot ldrge game Quotas for 
elephant kudu sable dnd buffalo among other game animals are established annually for 
each particlpaang RDC by the DNPWLM The RDC enteis Into agreements with satan 
operators and tour operators tor tounsm and huntmg rights Whde contract mechanisms vary, 
most are based on the determination ot d fee tor game hunting 

11 Table 3 CAMPFIRE Income by Source (Zimbabwe $1 11 
Year 

Source WWFMarate 

1993 

TOTAL 

On average, over 91 percent of CAMPFIRE revenues came from sport huntmg dunng 
the first five years of implementauon while non-consumptive use viz tounsm const~tuted on 
average less than 1 5 percent ot revenues The sale of hides and ivory from animals lulled as 
part of Problem Animal Control (PAC) was ot roughly equal financial importance 

Sport huntlng 

9 101 816 

19409 158 

Tourism 

137 730 

301 407 

Cropplng 

32 833 

166 199 

PAC H~des 
& Ivory 

97 858 

341 472 

Other Total 

317 971 

978 5 10 

9 688 208 

21 196 746 



For communities w ~ t h  low populdtion density and high wildlife populations the 
linkage between cause dnd effect or pol~cy and behavior is clear To maximize revenues, it is 
essenhal to mantain wildlife numbers wh~ch  in turn suggests that it is Important to protect 
hab~tat Kanyunra ward in Guruve District hds voluntarily decided to restnct settlement to 
approximately 18 sq km leavlng 400 sq km as habltat for wildlife (ZimTrust, 1990) The 
CAMPFIRE Coordinator tot Tsholotsho confirmed that some communities in his d~s tnc t  were 
also limiting in-migration as a means ot pIotecting wildlife habitat For communities with 
little or no wildlife consumptive utilization is not possible and theretore the revenue 
generating capability of the wlldlife tesource plummets W~thout direct financial incentives, it 
will be difficult to persuade communibes to spdre wildlite habitdt from the hoe 

In one respect the targeting ot benefits is hindered by the lack of appropnate legal 
mechanisms While CAMPFIRE spec~tically views the ~ndiv~dual  landholder and the wildlife 
producer community as the pnmaiy targets for benefits and the key dctors in assunng 
sustainable wlldlife programs in ru~a l  dieas the Parks and W~ldlife Act designates the RDC 
as the lowest local level to wh~ch  Appropilate Authority 1s delegated There is no legal 
provision for ensunng that revenues geneiated trom w~ldlife activitie5 In a specific ward or 
community are returned to that ward or community CAMPFIRE policy has been to require 
that RDCs demonstrate their intent to iedistiibute benefits but no legal means exist to enforce 
compliance Murphree pointed out in 1991 that 

a fundamental discrepancy remains between the law (the statutory delegation 
of propnetorship) and the pimciple (comb~ning production management 
authonty and benefit) The Act delegates propnetorship to the DCs But 
they are not the producers or on-the-ground managers of wlldlife (cited in 
Bradley and McNamara 1993 18 1) 

This "fundamental discrepancy" 1s not unlque to the Parks and Wild Life Act Key 
natural resources legislation-- the Natural Resources Act (Chapter 150), the Forest Act 
(Chapter 125) and the Mines and Minerals Act (Chapter 165)-- lacks provisions tor 
meaningful local involvement either by consultation 01 with mandated responsibility in the 
management of local natural resources in Communal areas For the larger policy objecuve of 
enhanced community-based natural iesources management to become a reality, these 
discrepancies need to be addressed and direct duthonty gianted to local landholders and their 
communities over the resources upon which they depend (see Honadle 1993, Murphree 
1991 1995) In addition land tenure issues need to be taken into consideration (see Moya, 
1995, Moyana, 1984) 

3 Appromate Implementahon Structures and Processes 



Policy lmplementat~on IS structured to maxlmlze the probability of comphance 
from implementmg agents and target groups Th~s lncludes assignment to 
capable and sympatheix agenaes, supportwe operating procedures, sufficient 
financial resources, and adequate access to supporters 

Pol~cy implementation was restiuctured because implementing organizabons d ~ d  not 
have the clout or capacity to conimue to Impose compliance on a growing human population 
that was threatening the integrity or forests m d  w~ld l~fe  populations Co-management 
emerged from a condition of buieducratic weakness and the realization that co-optmg the rule 
breakers and engaglng the assistance of NGOs and other all~es was the only way out of the 
resource squeeze 

In the Forestry Commission the coexistence within the same structure of commercial 
and regulatory functions hindered the development ot a coherent vision ior the management 
of protected torest reserves and woodlands in communal dieas The anticipated removal of the 
three commercial d~vis~ons  from the Comm~ss~on w ~ l l  enhance the ability of the organization 
to concentrate on State functions by lemoving the spht personality resulting from 
contrad~ctory funct~ons This in turn will facll~tate the emergence of an organizational 
culture consonant with its redefined mission Revised management and work plannmg 
procedures are already in place to support the new emphas~s 

The Forestry Comm~ssion expenence Identifies the importance of structure and process 
within an organization with des~gnated statutory responsibility tor implementahon But the 
CAMPFIRE situation is different It highl~ghts the importance of broadening the notlon of 
implementmg agent beyond simply the pubhc sector agency w ~ t h  nominal policy authonty to 
include a w~der constellat~on of entities both publ~c and non-governmental w ~ t h  roles in 
~mplementahon 

Rather than dependmg on the resouices and commitment of a smgle public agency, 
Zimbabwe's community wildlife policy is Implemented by a network of organizations 
including local and internabonal NGOs the academic commumty, and the pubhc sector 
agency responsible for w~ldlife management (see King 1994 ~f Bnnkerhoff, 1993) The 
pnmary implemenbng agencies at the outset included the University of Zimbabwe's Centre 
for Applied Social Sciences (CASS) the World W ~ d e  Fund for Nature (WWF), Zimbabwe 
Trust (ZimTrust), and the DNPWLM While these organizabons remain the principal partners 
In implementmg CAMPFIRE they have been joined by two other NGOs-- Afnca Resources 
Trust (ART) and Action Magazine-- and by the Ministry of Local Government Rural and 
Urban Development (MLGRUD) These organizations consutute the CAMPFIRE 
Consultat~ve Group and have regular coord~nation meehngs It is worth nohng that all of the 
participants are considered to be nauonal rather than international Even WWF has a nahonal 
character due to the leadership provided by Zimbabwean's and the organizabon's clear 
nauonal agenda 



In 1990 the CAMPFIRE Associdtion ot Ruial Councils known simply as the 
CAMPFIRE Association was established to promote the interests of the rural counclls that 
had been granted Appropriate Authotity ovei wildlife resources This umbrelld orgmizabon 
has become a major stakeholdel dnd ploponent ot the CAMPFIRE dpproach By common 
agreement the consultative group declded to designate the CAMPFIRE Association as the 
lead agency in implementrng the piogiam As dn indicabon ot the Importance of the role 
dsslgned to the CAMPFIRE Associ~tion it  was decided at a workshop in 1992 that tts 
director would chair the monthly meebngs ot the CAMPFIRE Consultative Gloup instead ot 
the head of DNPWLM, as had been the case prev~ously With time it is posslble that the 
assoclatlon will assume some 01 most of the functions pertormed by the consultative group 
members 

The decision to adopt a participatory netwolk lather than a command model for 
implementlng the community wlld~ife policy ot DNPWLM has demonstrated a number of 
strengths First the choice ot implementing agents emphastzed complementary skills and 
demonstrated commitment to the goal9 ot the policy The iespective technical specializdtions 
of each organization is piesented below wlth spec~dlizdtions tor each listed in order of 
Importance 

(1) CASS socio-economlc research community and household-level analysis, 

(2) WWF technlcal wildlife suppot t aerlal surveys concessions negotiation 
strategies, land use research 

(3) ZimTrust instltutlon-bullding tralnlng, community resouice management rural 
development, 

(4) DNPWLM establishment dnd monltonng of quotas technlcal wlldlife 
management, 

(5) ART lnternahonal education, publlc relahons 

(6) Achon Magazine public informdtion dnd education 

(7) MLGRUD local government finance 

While there is some overlap in orgamzatlonal capabiliues and roles a high degree of 
collaboration has been maintained Where overlapping skills exist they have been used to 
reinforce implementahon rather than to spark competition 



Second the network dpproach has allowed foi the mobrlizatron ot human technical 
frndncial and polrtrcal lesouices that would hdve been impossible for d srngle agency The 
DNPWLM lacked the personnel eqpecially statf tiained in communrty development methods 
and the financral resources to implement a communrty wildlrfe program on rts own Each 
member of the network was able to brrng both rts own resources and the capacrty to attract 
and manage tunds contnbuted by internat~onal donor oiganrzdtions ZimTrust for example, 
was able to obtarn substantial fundmg trom NORAD while WWF ieceived tunding trom 
ODA and other souices USAID contnbuted substantral tunds in support of actrons carned 
out by ZimTrust WWF dnd CASS Since edch oiganizatron hdd d stake In making the 
CAMPFIRE dpproach work they also tended to get the word out both to communities and 
RDCs that had substantial wrldlife resources dnd to the wider audience represented by their 
indiv~dual constituencies 

Fmally by worhng In coalitron with local NGOs and the Unrversity, the DNPWLM 
was able to lessen the high degree of suspicion and dlstrust by community members that 
would have resulted hdd the Depdr tment assumed sole ~esponsibility tor implementatron 
Local people are justrfiably drstrusttul ot public agencres that profess to be rnterested In 
helping people when therr h1sto1-1~ functron has emphasized law enfoicement 

Local Implementation Structures 

At the distnct and subdistrict level a number of structures exist that allow tor broad 
particrpahon of local ~esidents, technical service agents and elected officials In most RDCs, 
a separate CAMPFIRE subcommittee of the Councrl has been established In some cases, the 
CAMPFIRE program has been placed undei an exlsting subcommittee such as the Natural 
Resources subcommittee 

At the ward level, there exrsts d WADCO CAMPFIRE commrttee composed of 
representatives ot VIDCO CAMPFIRE commrttees the elected counc~llor from the Ward and 
tradinonal authonhes The latter particrpate either as formal members or observers of the 
Ward and Village CAMPFIRE committees The CAMPFIRE program has placed substantial 
emphasis on building local rnstltutional capacity both In the technical skills needed to manage 
wildlife conservation and utilrzatron actrvitres and rn the decrsron-malung and organizational 
shl ls  requlred to ensure that wddlife management IS effectively decentralized to the level of 
the local landholders and their communrties 

Nevertheless local structures tend to become weaker and less authontatrve below the 
drstnct level The relatlve weakness of ward and village level wddlife management 
rnstltutions may be explarned In part by the legal restriction that places authonty at the 
dlsmct counc~l level mentioned earlrer Another factor is the lack of effectlve governmental 
and admlnrstranve decentrallzdhon below the dlsmct (see for example Roe 1995) Neither 



the v~llage nor the ward have legal administiative standing Rathei they serve as points of 
Interest aggregation where local ~ e s ~ d e n t s  may come together to consult and discuss issues 
that are then communicated up the hieraichy to the RDC tot delibelation dnd decision 

Even this funcoon of ~nterest aggregation may not be fulfilled tully by the 
WADCO/VIDCO structure The establishment ot these subdistrict entities resulted trom a 
policy direcuve issued by the then Pnme Minister in 1984 The VIDCO is made up of one 
elected representative for edch 100 households plus d representative each for youth and 
women's organizations Six VIDCOs make up d ward and each ward hds a WADCO The 
membership of these structures intentionally avoided and indeed usurped the role of 
traditional leadership VIDCO leaders and Kraalheads (traditional village leaders) otten come 
into conflict over land tenuie and iesource management issues Since many VIDCOs and 
WADCOs have not been reconstituted smce the first elections in 1984 they often lack the 
democratic character required to be viewed by locdl people as leg~timate representatwe 
Insotutions 

The local-level mterviews conducted by the Zlmbabwem Commiss~on of Inquiry Into 
Appropriate Agncultural Land Tenuie Systems constituted in 1993 led the Commission to 
conclude that " there is widespread resistance to VIDCOIWADCO structures as credible 
authonties over land and natural lesources The VIDCO is w~dely viewed as an illegitimate 
structure, with no credibility or respect nor real effective power and resources to implement 
the said role" (Zimbabwe 1994 Vol 1 26) Sensitive to the issue of legibmacy of the 
VIDCOIWADCO structures the CAMPFIRE program has emphasized the involvement of 
traditional leaders-- kraalheads headmen and chiefs-- In village and ward level CAMPFIRE 
committee meetings (Metcalfe 1994 Kmg, 1994) 

Finally, there are very practical reasons for the weakness of local structures that are 
tied directly to the self-interest of the districts Distnct councils in communal areas were 
established in 1984 and merged with the rural councils that governed commercial farming 
xeas  in 1993 The resulting Rural Distnct Council structure was not provided with adequate 
fiscal resources to contribute effectively to local social and economic development and the 
provision of cntical public services CAMPFIRE revenues consutute a major source of total 
fiscal resources in participating districts and have the additional advantage of being almost 
totally under the control of the RDC without the restrictions and authorization and oversight 
requirements of traditional fiscal instruments such as taxes, fees and charges The only 
significant restriction faced by districts in iegard to wildlife iesources is the authonty of 
DNPWLM to set hunting and PAC quotas 

Considerable mistrust of the mtentions and fairness of distnct instmtions exists at the 
ward and village level This is parocularly the case in wards that have not received direct 
transfers of revenue Murphree cites a part~cularly stllking remark made by a ward authonty 
in regard to the relationship between the RDC and ward committees He quotes this leader as 



saylng "Counc~l IS a th~ef It takes our revenues away fiom US with one hdnd and offers 
nothmg but food-for-work drought ~elief handouts w ~ t h  the other " Murphree goes on to 
conclude that " the perce~ved lack ot return of d ~ v ~ d e n d s  IS the most Important factor in 
negatlve attitudes to wildlife at the w d ~ d  level It 1s equally c lea  that access to wildlife 
revenues by councils is a powerful dismcent~ve to the further devolution of propnetorship to 
ward levels" (Murphree 1990 17) 

Similarly several years after the creation of the Nyarninyami d~stnct's Wildlife 
Management Trust local participation in implementation decwon-making, and resource 
management remaned mln~rnal 'The communities themselves are not act~vely partlclpating 
In the planning and management process and appear alienated from both the trust and the 
wildlife on wh~ch  they depend There is little communlty organization below the distnct- 
based trust's board of management" (Metcalfe 1994 176 see also Murombedzi 1992) 

The self-mterest of bureaucrat~c dctors even at the local level IS a powerful 
motivating force As long as local Lommunitles lack legal standing and the authonty to 
manage wildhfe and other resources some d~s tnc t  councils will continue to resist the 
devolut~on of plannmg and management iesponsibilibes to subd~st ixt  entlbes Fortunately, 
local communlhes are beginning to take a more assertlve posltion relabve to distnct and 
nat~onal actors Popular sentiment and pollcy discussions too seem to be moving toward 
increased decentralization dnd local control In Zimbabwe 

4 Management Capacity and Comrmtment 

Leaders and top managers possess suffiaent strategw management and polibcal 
slulls, and are committed to the policy objecbves 

One of the greatest strengths or the CAMPFIRE implementation strategy l ~ e s  In the 
wealth of technical managenal and leadersh~p resources ~t can draw upon The network 
approach multiplied the number of profess~onal staff available to the program Since each of 
the participating implementation agencies had ~ t s  own specialty area, it was able to assume 
full responsibihty tor specific implementat~on tasks The strong collaborative spint and 
regular coordination meetmgs prevented duplmtion or confusion of responsibil~tles 

The NGOs involved In ~mplementrng CAMPFIRE are all local and employ h~ghly 
expenenced profess~onal, Zimbabwean staff Both ind~genous and wh~te  Zimbabweans are 
involved Furthermore, some of the NGO staff had previously worked with or for DNPWLM 
and had strong ues w~thin the agency and long personal involvement In the development of a 
communlty focus for wildlife management in the country 



With the creation ot the CAMPFIRE Associat~on an ~mpoi-tant step was taken to build 
pollticd support for CAMPFIRE The Associatmn's membersh~p conslsts of RDCs that have 
been granted Appropnate Au tho~~ ty  m d  who tequest to joln and satlsfy membership 
requirements The leadership ot the CAMPFIRE Assoc~ation IS very aware of the importance 

of securrng and malntainlng polit .1~~1 commltment to the devolution ot authonty over natural 
iesources and especially wildlite lesouices to producer communities 

High management capacity and commltment th~oughout the entlre network of actors is 
a key contributor to the success achieved The country's need to create a self-sutfic~ent 
economy dunng UDI created ieservoir of self-cont~dence in Z~mbabwe soclety Although 
outs~de assistance IS accepted it IS also commonly rejected its evidenced by a resistance to a 
TFAP exerclse and iesistance to the plepdration of a NEAP In tact, there 1s resistance to 
outside adv~ce in general T h ~ s  is reintorced by the presence of high-capacity local 
InsQtutions such as a dense populdtion of local NGOs as well as other organizations such as 
CASS at the university A w ~ d e  lange ot lnstltutlons possess comm~tted and slulled 
managers 

The checkered histo~y of the Forestry Commission reveals that agency performance 
tluctuated In tandem with the skills and commltment ot FC top management The 
commercial operation dunng UDI and after reflected the procliv~ty of leadersh~p to tavor that 
funct~on As the state functions became ascendant new leaders were needed Currently, the 
FC has much higher capacity and commitment at the division level than ex~sted In the mid 
1980s This is reflected in the ope~ational procedure9 m d  awareness ot Issues ev~denced at 
the divisional level 

5 Stakeholder Support and the Legal System 

The pollcy receives ongoing support from consbtuency groups and key 
stakeholders w~thin a neutral or supportwe legal system 

CAMPFIRE has become the leading model for community wlldl~fe management In 
Afnca and has generated stiong interest world-wide (see for example Peterson 1991 Barrett 
and Arcese 1995) Support for the concept remains strong despite some opposition and 
misgivings due to the central role played by consumpbve utilization in generating benefits 
Within Zimbabwe support has remamed strong w~thin government, In the DNPWLM among 
communities involved in CAMPFIRE activities and among RDCs The expansion of the 
number of RDCs with Appropnate Authority status from 12 In 1993 to 25 of 57 In 1995 
speaks to the continued interest among communltles and RDCs in Zimbabwe 

The wildllfe focus of CAMPFIRE is now being expanded to include other natural 
resources including woodlands minerals and grasslands Communities are beginnmg to 



understand that they can generate beneiits financial and othei by asserting control and 
effectively managing the resources upon which they depend tor their livelihoods 

This is not to say that the policy is universally accepted or does not receive severe 
criticism on occasion Some w~thin govelnment are not convinced that communities w ~ l l  
manage wlldlife utihzation in a sustandble mannei They question whether RDCs dnd 
communities will attempt to maximize revenue generation at the expense ot conservation 
Others believe that local communities and households do not receive their " f a r  share" of 
benefits They m a n t a n  that RDCs ietain a disproportionate s h a e  of benefits and are not 
committed to applying the principle that wildlife producers should receive maximum leturn 
Another group mostly international and philosophically opposed to the lulling of wildlife 
condemns the CAMPFIRE approach as simply a means ot making money off the slaughter of 
wlldlife by pnmanly nch hunters trom developed countnes 

Despite concerns and criticisms ot the CAMPFIRE approach as it is being 
implemented support from key stakeholders in Zimbabwe namely rural communities RDCs 
and the Department ot National Parks and Wild Life Mandgement remains high The 
CAMPFIRE concept will continue to be extended retined and experimented with as new 
communities with their own resource management concerns and problems become involved 
Indeed the Forestry Commission's entry into the co-management arena with a similar array 
of stakeholders is evidence of stakeholder support foi this type of innovation 

There is one set ot stakeholders however that sometimes acts to dnve a wedge into 
co-management efforts by the Forestry Commission and DNPWLM Those stakeholders are 
politicians including elected members of Parliament Dunng the electoral season some 
politicidns have been known to capitalize on people's desire to move unhindered into 
protected areas either to settle or to exploit the relauvely abundant natural resources in these 
preserves Some politicians sensmg an ddvantage to be gamed by siding with local people 
against central government inst~tutions use campagn rhetonc that casts the FC and National 
Parks as obstructionist bureaucracies determined to keep resource-poor people from 
underexploited area and thereby perpetuating the legacy of the colonial and UDI penods 
Such rhetonc plays well to some listeners but it does not make cooperanve efforts easier 

Of cntical importance to the tuture of community-based natural resources management 
and resource co-management in Zlmbabwe dre changes to the legal and administrative 
systems that have been proposed formally to the President If some of the key 
recommendanons of the Commission of Inqu~ry into Appropriate Agncultural and Land 
Tenure Systems are implemented many of the factors identified in this report that have 
impeded the ability of communities and iesource users in Communal Areas to assert their 
authonty over local resources will have been removed The Commission reviewed the 
CAMPFIRE expenence and judged the piogram to be a "qualified success" that demonstrated 
what is perhaps the key recommendahons of the Commission "That is rural communiues can 



own and utilise resources etfectively and sustamably p~ovlded thele are clear benefits to the 
community and that the community IS empowered through local level insututions" 
(Zimbabwe 1994, Vol 1 43) 

Specifically the Commission recommends that 

traditlonal freehold tenure over aable  and residentid1 ldnd in communal areas be 
recognized and secured and that the State rellnquish cie jure ownership of such land 
and accords full nghts to v~llage communities 

the traditlonal village constituted under the kraalhead be recognized as the basic unit 
of social olganization in Communal Aleas and that members of a traditlonal tillage be 
granted formal perpetual nghts over land and all resources in each village, and that 

administrative functions regarding land and natural resouices be transferred from the 
VIDCO to the traditional village dnd that the village "Dare" (Shona) or "Inkundla" 
(Ndebele) be recognized as the local ldnd wdtei and ndtuial resources board 

to ensure that traditsonal jurisdictions colrespond to adrninlstrat~ve boundmes ward 
boundmes be altered to coinclde wlth Headmen and Chiefs' areas and that the 
traditlonal v~llage not the VIDCO become the lowest level of local governance in 
Communal Areas 

These recommendatlons wlll be vlewed by some as rad~cal departures from current 
prachce, yet they are in many ways a return to the land and resource tenure systems that 
predated the introduction of colonial power, policies and laws These dre but a few of the 
far-reachlng recommendations made by this p~esidentlally-appointed Commission Wh~le  the 
eventual fate of the Commission's recommenda~ons is unknown, the fact that such a body 
has so vigorously and painstakingly documented and made the case for local resource 
management suggests that the gain5 realized In community wildllfe management and social 
forestry will be mamtained at the very least 

6 Socioeconormc and Polibcal Stability 

Socioeconormc and polibcal condibons remain sufficiently supportive and stable 
so that the policy is not undermined by changes in prionbes, conflicts, and/or 
radical shifts in resource availability for implementation 

At the present time there does not appear to be a serious threat to the policies favonng 
community wildllfe management and social forestry, either trom polltical or socioeconomic 
sources Indeed the CAMPFIRE approach appears to be the model used In the country for 



all community-based resource management Issues Whlle some dgencies such as the Forestry 
Comm~ss~on may prefer to avold the acronym to1 bureauc~~ttic leasons the general dpproach 
they ale taking toward resource co-management and resoulce sharlng has borrowed or at least 
shares the core objectives and approach from CAMPFIRE 

Regarding resource avalabil~ty while continued donor suppo~t  and NGO commitment 
appears to be secure many of the d~stncts yet to join or recently jolning CAMPFIRE do not 
have J favorable density of w~ldhfe Iesources Since ievenues are most read~ly available 
from consumptlve utlllzatlon which lequlles a ielative high avd~lability of wlldlife these "ldte 
ddopters" will face very diffelent cond~tions trom those of the 12 onglnal RDCs Other 
resources may benefit from the jud~c~ous  stewadshlp that may be piovlded by community- 
based resource management but they w ~ l l  not pioduce the windfall ot cash and investment 
capital expenenced In dlstrlcts with high wildhfe to population ratios 



IV CONCLUSIONS 

This concluding chaptei iev1ew5 the mdjor tactois associated with the policy 
implementation experience in communlty wildlife and soc~al  torestiy The lessons learned 
from the examination ot the development and implementation ot policy change are relevant to 
future actlons in Zimbabwe m d  may also have s~gnificdnce ioi othei countnes toimulating 
dnd implementing ieforms In natural resources management policies 

A INGREDIENTS FOR SUCCESS THE ZIMBABWE EXPERIENCE 

The movement from state-dominated resource consen &ion and management policies 
to ones tavonng increased communlty involvement In the management of cntical local 
resources has been partial sometimes hesltant dnd is still incomplete Yet most observers and 
participants in the process would agree that the expeiience to date has been largely successful 
In the preceding sections we hdve appl~ed an analyt~c framework that looked in detall at three 
d~mensions of the policy development and implementdtion expenence (d) problem 
identltication dnd policy tormulation (b) implementation strategy m d  management and (c) 
the social political legal and economic environment in wh~ch  ~mplementation occurs The 
six conditions associated with successtul implementation in the emp~ncal  l~terature otfered 
useful ins~ghts into the strengths m d  weaknesses of the Zlmbabwe expenence in communlty 
wildlife and social forestry 

While the CAMPFIRE approach to community resource management is much further 
advanced than its corollary In forest resources management the two sectoral expenences 
share a number of commonalities Understanding these common ingredients for success may 
be of ut~lity in forging future resource management decisions in these programs and in others 

First the reorientation in policy in both DNPWLM and the Forestry Commission 
resulted from Internal oiganlzational decisions based on the lecognitron ot concrete problems 
and was ne~ther imposed coerced nor purchased by external forces The movement toward 
community mvolvement in natural resources management was conceived and delivered by 
Zimbabweans and hence there has been and remams a strong sense of ownership of the 
policy change effected Although concern for effect~ve resource management is certamly a 
basis for the development of the new policy onentations they can also be seen as rat~onal 
reactions of agency decision-makers to a diminished organizational capacity to perform 
mandated agency functions Increased populat~on pressuie and encroachment on the Wildlife 
Estate and protected forests, combined with limited organizat~onal resources (both budgetary 
and polit~cal) created pertormance problems The agencles were no longer able to fulfill their 
traditional conservation missions and recognized correctly that the problem ot wildlife and 
forest resource management extended beyond the bounddnes of the gazetted areas and 



fundamentally implicated the resource regimes and inhabitants ot the surrounding 
communities 

Second leadership in both agencles ~ecognized that the traditional command and 
control model of policy implementation was no longer adequate or appropnate given the 
nature and causes of the problem and the need to base a solution on the actions of multiple 
actors The solutron was to go outside the olgdnizational boundary to enlist the help of other 
organlzatlons and the participation or local people m d  communities most mvolved with local 
resource management The decis~on to blodden effective participation also co-opted potential 
compehtors for the resource in question Thus the magnitude of the control problem was 
reduced at the same time that allies were enlisted in the effort to safeguard environmental 
resources and control human behavior 

The management approach that was chosen to ieplace the command and control model 
was based on the shanng of authonty over iesources lathe1 than the unilateral enforcement of 
exclusionary regulations Both the pol~cy implementat~on expenences of the FC and the 
DNPWLM reflect co-management practices In which implementation tasks were shared 
between the agencies and local communities (see Nhlra and Fortrnann 1991 Peterson 1991) 
Co-management is not the abandonment of resource management responsib~lity by the 
technical agency and its acquisition by the community Rather it is the development of joint 
responsibility and joint decision-making over that resource that is reflected in the field 
RDCs community institutions and local producers become partners with public sector 
agencies in resource protection and sustamable use 

DNPWLM provides technical assstance to the CAMPFIRE communities whde 
continuing to enforce wildlife regulations tor example by setting game quotas and assisting 
with community negotiations with saian firms ds part of its departmental activities 
Likewise, the FC continues to regulate timber harvestrng in the protected torests and forest 
concessions in Communal Areas while working with communities in developing managed 
systems for sustainable use ot forest resources In and around selected gazetted areas 

Third the strategy used In implementrng the policy changes tully incorporated 
organizahonal learning and expenmentation No masterplan or finely detailed bluepnnt was 
developed by techn~cal experts at the outset Rather in both sectors implementation 
proceeded with the identification of p~lo t  amvities and the careful assessment of the process 
and results before being extended to a w ~ d e r  audience This reflectrve and iterative process 
allowed the agencies and partlclpants to learn from their expenences and incorporate this 
knowledge into improved policy and program decmons 

Fourth appropnate and meaningful Incentives were established to support the policy 
reform objectives for all parties-- local populations and publ~c sector personnel allke Local 
communities RDCs and households benefitted directly to varymg degrees by participating in 



CAMPFIRE activities Similarly the reduction ot admln~stiative barners and sanctions 
ansing from unauthonzed use of forest resources were of direct benef~t to community 
members participating in co-mandgement activities with the Forestry Commission Rather 
than labonng under the threat of fines community members were motivated to accept co- 
management as a means of gaining ~egulated access to valued grazing fuelwood thatch and 
other forest resources 

For the Department of National Parks the establishment of local institutions for 
managing and protecting wildlife outside oi the protected aieds plovided a sound alternative 
to personnel-mtensive strategies such ds incredsing patrols and anti-poaching forces Since 
these traditional methods of controlling the loss of wildlife were financially impossible in any 
case the development of an alternative that freed rather than consumed department resources 
made obvious economic sense By permitting benefit streams for RDCs and local 
communitres DNPWLM was able to discharge some of the costs of patrols and PAC in 
Communal Areas The Forestry Comm~ssion also realized that the increased costs of 
protection by patrollmg and enforcement dctivities would not significantly reduce the 
problems of encroachment and unmanaged iesouice expIoitation Thoughtful senior 
management enhanced the appeal ot LO-mdnagement by including resource shanng and 
stakeholder support as planning and pertormance evaluation cntena for FC field staif 

A fifth commonality in the implementation expenences is the existence of a 
sufficiently supportwe institutional environment and adequate financial technical and human 
resources Desp~te mcongruencies in the legislat~on both DNPWLM and the Forestry 
Commission have been able to Introduce a degree of effective community management of a 
State resource The Parks and Wild Life Act provides for decentralized management of 
wildl~fe resources to the RDCs while the Forest Act makes no such allowance Nevertheless 
there has been sufficient political and organizat~onal support for these iniDatwes to overcome 
the threat of legal challenges 

Both organizations have capable technical staff and have reached out to other sources 
of technical and matenal support as needed The CAMPFIRE program In pmcular  has 
benefitted from the very substantial contributions of techn~cal and human resources from 
NGOS and the Univers~ty and from the iinancial support of donor agencies In the absence 
of these ~nternal and external resources it is unllkely that the level of success in 
implementat~on could have been obtamed 

B KEY CONSIDERATIONS 

Three main cons~derations emanate from the findings of the field study The first 
mvolves the range of expenence noted in what 1s often seen as a unitary model, such as 
CAMPFIRE The second deals with whether activities descnbed as local resource 



management are actually examples of local-nationd cooperation for LO-management The 
th~rd ~nvolves the need to understand the cn t~ca l  d~ffeiences between the direct management 
of resources and the guidance ot complex networks ot actors interacting among themselves 
and w ~ t h  the resouices in questlon 

1 Factors affectmg local implementation 

While the CAMPFIRE program 1s often pe~ceived inteinationally as a unitary model 
of local iesource management the expenence m the held ~eveals  a very different reality The 
CAMPFIRE program 1s remarkable not f o ~  ~ t s  un~forrnity but for ~ t s  heterogene~ty The 
expenmental approach taken in implementation has allowed for mdeed has favored the 
development of dwerse CAMPFIRE ~nltlatives that reflect the p m c u l a n t ~ e s  of the natural 
resource soc~al  polihcal and econornlL contexts in which they must operate 

Discussions w ~ t h  numerous observers of the CAMPFIRE expenence suggest that the 
differences In the appropnateness and eventually the ielatwe success ot the CAMPFIRE 
approach at the local level may be mfluenced by the tollowmg factors 

Communlty dynamics Communal assertiveness homogeneity and cohes~veness 
combmed w ~ t h  a relatively centralized (rather than widely dispersed) spat~al pattern of 
settlement and a low degree of m-migration contribute to successful performance 

Resource to populabon rabo A strong resource base relative to population slze 
conmbutes to success In areas where resources are dlready scarce or heavily 
degraded, it will be more difficult to generate the benetit streams needed to provide 
adequate incentives to resource users 

Access to resource The ab~lity of Lommunities to limit hab~tat destruction and 
w ~ l d l ~ f e  poaching is weakened if access 1s easy Theiefore a greater distance from 
road infrastructure may be dn advantage ioi the sustamable management of wildhfe 
and forest resources whereas ~t would be a disadvantage with the efficient management 
of agncultural resources 

Incen6ves Appropnate and valued incentives are essential for all actors Communlty 
members respond most favorably when thele are r ap~d  and visible benefit returns 

Support network An effectwe netwolk of support institutions public, pnvate and 
includmg NGOs, that are capable ot prov~ding external support In a facilitat~ve mode 
without mixmg regulatory and suppoit funct~ons has proven to be of cntical 



importance to the success of CAMPFIRE initiatives Support network dctors must be 
viewed as having legitimacy as neutral fdcilitatols 111 the locdl setting 

Effectwe local leadership with authority Able ~ommitted community leadership 
has been of signal impoitance to the success of co-mmdgement iniuatives Institutions 
and mdividuals must be accorded legitimacy by local people and theii public sector 
partners if LO-management activiues ale to receive full popular At the RDC level as 
well leadership and legitimacy dre key factors affecting local implementation 

Appropnate enabling environment The CAMPFIRE app~oach of returning wildlife 
benefits to wildlife producer communities was impossible pnor to the amendment of 
the Parks and Wild Life Act in 1982 whlch extended Appropnate Authonty to Rural 
Distnct Councils Without this legislation it was exceedingly difficult if not 
impossible to create a direct incentive for improved wlldlife conservat~on and 
management by retuining the benefits to local people The special provisions made 
for wlldlife have been extended in practice to othel resouice 5ectors despite the 
absence of specific legal backing Wedging open the door for community participation 
in resource management is a first and necessaiy step An appropnate legal framework 
is needed to allow the exerclse of community-level decision making and resource 
control 

These factors have been found to explain the relative success of CAMPFIRE 
initiatives in different settings They may dlso provide screening cntena for site selection 
The specificity of conditions and heterogeneity of the iesulbng initiatives in community 
resource management also suggest that indiscriminate replication of the CAMPFIRE approach 
such as blanket promobon In neighbol~ng countnes such as Botswana dnd Zambia, may be 
less llkely to succeed than its supporters dnticipate (see Gibqon and Marks 1995 Ode11 et a1 , 
1993 Mwenya et a1 , 1990) 

The issue then involves the universality of the local resource management paradigm 
CAMPFIRE and its imitatots have captuied the imagination of donor agenues international 
NGOs and developing country governments In a sense they are "trendy " representmg an 
emerging and popular solution to the need to find effectwe alternatives to command and 
control approaches to resource management and protection (see Western and Wnght 1994) 
However the Zimbabwe expenence suggests that CAMPFIRE is no universal panacea Under 
certain conditions it holds solid promise If however those conditions u e  not present, then 
alternatives andor modifications need to be sought 

2 Co-management or community-based natural resources management 



A second considelation involves the difference between LO-management and CBNRM 
The expenences presented in this study u e  more accurately defined as resource co- 
management since both the CAMPFIRE program and the social forestry initiatives involve a 
shanng of authonty and iespons~bility between the public sector agency that holds the 
mandate for resource conservation and management and local entities -- RDCs and 
communities -- whose participation is cntical but not legally required tor the sustanable 
management of the resource in question 

There has been no formal 01 even informal conveyance of authonty over natural 
resources from the State to the community Wildlife remdins the property of the State just as 
forest resources In protected a e a s  and in Communal Lands reman held in trust by the State 
As Murphree has underscored the ielative success of local resource management initiatives 
and specifically of CAMPFIRE is "conditional on a continued state indulgence that it should 
proceed The success is based on permission not mandate" (Murphree, 1995 5 )  

Community-based natural resources management implies that resource tenure 
involving the nghts to hold dispose and benetit from the use or disposal of the resource have 
been conferred or belong formally to the community dnd ~ t s  member households or 
individuals While public agencies may continue to mantam a regulatory function they do 
not have pnmary management authonty over the resource Untll substantive changes have 
been made In the legal and administrative systems governing land and resource tenure 
systems including the status of the village as a unit of governance the opportunities to pursue 
CBNRM strategies in Zimbabwe wlll be limltzd 

Nevertheless, resource co-management offers certain advantages and safeguards that 
complete devolution to local entitles be they local governments, communities or landholders, 
may not offer Co-management not only allows for the continued contnbution of public 
sector agencies but rewires them to provide technical and other resources as a partner 
instltubon In areas where the State has significant interest in mantaning public control 
such as in cntical forest and wildlife habitats co-management allows tor the development of 
a collaborative management system without jeopardizing long-term public interests Finally, 
co-management may offer some advantages over CBNRM when there are differences between 
ecological boundanes and administrative junsdlctions Co-management allows the State 
through the responsible public agency to play a harmonizing role across junsdlctions thereby 
ensumg the consistency, compatibihty and integnty of management practxes 

3 Managing diffuse networks 

As much as Zimbabwe is a unique case it stdl is subject to the same histoncal 
pressures and changes as the rest of the developing world One of those changes is the shift 
from the direct management of natural resources by tramed professionals to the need for those 
specialists to engage in the management of the mteracbons between people and the resources 



This is a shift in oilentation that can pit the old school of resoulce managers dgamst the 
younger generation For example older foresters imbued with the enforcement ethic 
developed over a lifetime of policing activity often look askdnce at the social forestry efforts 
of younger staff (see fol example Bnnkerhoff 1995) 

Another important change is the trend toward democrduzation and citizen 
empowerment Throughout the developing woild including Africa governance systems are 
being transformed in the wake of trmsitions to democracy Besides the nght to vote citizens 
are demanding mole participdtion in decistons affecting the11 l~ves  and ale calling for 
tiansparency and accountability fiom p u b l ~  officials This trend diects  resource management 
agencies as well in that the old command and control operatrng mode 1s challenged by 
resource users' assertion of then i ~ g h t  to have a role in resource-use decisions (see Martin, 
1994 Maranke 1995) 

Participatoiy resource management policies also call tor new organizational forms and 
processes h g i d  hierarchical institut~ons ale yielding to more diffuse dnd collaborative types 
of human interacbon The evolutmn of the Foiestry Commission and the advent of 
CAMPFIRE are examples of this transition Resource managers must now operate in a 
context of networks of institutions and human interactions in implementmg departmental 
mandates Indeed CAMPFIRE and the socidl forestry effort did not simply stumble into a 
network mode of operating-- they consciously embraced it and created public-pnvate llnkages 
as a central part of their strategies Although this can be exciting it can also be confusing 
and frustrating (see Bnnkerhoff 1993) As direct control yields to influence responsibility 
and accountability become shared and hard to determine on an individual basis This makes 
policy irnplementa~on more uncertain than under the trdditlonal command and control 
strategy 

The diffuseness of accountability is also ieflected in the difficulty of. isolatmg causal 
behavior in networks The complexity and multiplicity of action and effects makes it difficult 
for researchers and managers to sort out what led to what and who was responsible for whlch 
outcomes Likewise, for the actors themselves credit is more difficult to assign or c l am 
Managers operating within netwoik structures must learn to live in a partmpatory world of 
shared responsibility and collective credit where rmplementation is complex and 
unpredictable 

B IMPLICATIONS FOR DONOR ASSISTANCE 

The sudden upsurge in communities enrollmg In the CAMPFIRE program has vmous 
interpretations The demonstration effect of success is one explanation The impact of 
publicity is another A third is the perception that CAMPFIRE gives local communities 



access to donor resources-- the iubnc of local iesouice management IS seen as the "gravy 
tram' of the 1990s 

This last interpretation Introduces the problem of distortions created when donor 
money is the incentive foi reform efforts at local levels Some observers suggest that this is 
not a problem get communities involved and as theii capacities grow an appreciatlon for 
wise use of the resource wlll grow with it Others feal that entiy into the program with 
unrealistc expectaoons and misguided intentions will lead to its downfall Regardless of the 
interpretation chosen however the question of appropriate ways foi donors to assist local 
resource management anses An oveicommitment of direct financial support may cause 
distomons and lead to non-sustamable outcomes 

Given the network management approach of CAMPFIRE and the social forestry 
initiatives donor support tor the members of the implementation networks may provide a 
des~rable opbon or balance to direct financing of community dct~v~ties Such assistance could 
be provided in two ways Theie could be capacity-budding assistance for individual network 
members in for example the appli~ation of strategic mandgement approaches to resource co- 
management policy implementation Or a fund could be established for the network coalition 
as a whole with achievement of negotiated collaboration milestones as the key to funds 
release This kind of implementation assistance could help to create mcentives for 
participatory and collaborative performance 

In add l~on  support needs extend outside the membership of the core network 
Consciousness-rasmg and constituency-building among penpheral stakeholders may spell the 
difference between success and failure in some circumstances For example, the earher cited 
case of politicians interfering with forest co-management suggests a need to view pollticlans 
as targeted stakeholders-- candidates for appreciation training and/or lobbying Flexible donor 
funding that allows proposals and follow-through to deal with recalcitrant or obstructionist 
stakeholders could pay high dividends 

These suggestions are a departure from the tradi~onal approaches to generating policy 
change Donors and public sector technical agencies allke tend to depend on the welght of 
technical arguments to make the case i o ~  policy change Policy formulaQon is often seen as 
an internal matter that IS handled by the concerned organizaoon and then passed to political 
bodies Cdblnet or Parliament for a rather pro forma approval For example, the point has 
been made that 

"In a specialised sphere such as wildlife management the formulation of 
policy detal IS delegated to the technical agency Policy is therefore 
generated at middle management levels but is formally adopted at higher 
levels and this, we belleve occurs without a thorough appreciatlon by the 



hlgher government levels ot the iinplicat~ons consequences and requirements of 
the pollcy" (Bell and Clarke 1984 471 Quoted In Murphiee 1995 4) 

At some point howevei other levels need to understand and apprecldte pollcy so that 
they do not sabotage it T h ~ s  is d pdrtlculaily ~omplex  i w ~ e  when policies are Implemented 
through extended networks ot public agencies NGOs m d  l o ~ a l  communities Resource co- 
management In Zimbabwe may hdve enteied a stage where the pressure points are more 
political than technical dnd lmplementatlon stlategies need to adapt to these circumstances 
For example a focus on consciousness-~aislng among Membe~s  ot Paillament may have as 
much payoff as or mole than direct tunding ot community activities The process may have 
come full circle-- from political to organ~zational to politicdl again But even with dl the 
uncertalnt~es and difficulties oi charting new courses and ~mplementlng new approaches 
Zimbabwe's positive expenence ofters hope to those committed to promoting LO-management 
of natural resources In Afnca 
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Introduction 

Let me start thrs address with an hypothesis I suggest that the mixed profile of 
success and failure in CBNRM in the Region owes much of its ambiguity to our 
strategic pragmatrsm in its implementation We have placed policy and practice 
before politics and thus have encouraged the birth of CBNRM (in its "modernn 
version) Into a polrt~co-legal envlronment which, rf not hostile, IS hardly a nurturrng 
one In so domg we have put an Ironic t w ~ s t  on the conventional approach to  
planned change A recent draft article on rhino conservation sent to me for review 
complams that "much time and money get wasted in the politrcal battlefreld trying 
to shape out polic~es that do not get implemented on the ground " We in CBNRM 
programmes have done the opposite We have spent a lot of time and money ~n 
lmplementatron on the ground, leaving the outcomes of the polltical battfef~eld 
which su'rrounds rt largely unresolved 

Please do not misunderstand me In retrospect, f do not think that our strategy has 
been wrong We have grasped the essentral prrnciples, generally taken the right 
policy d~rectrons, and have seized the opportunitres to put these Into practice when 
they have occurred Had we not done so, community based approaches to natural 
resource management mtght well be still at a concept stage, stuck on the agenda 
of endless interministerial plannrng meetings and gathering dust on the in-trays of 
our respective bureaucracres But what I am suggesting IS that in our initla1 and 
successful end-run around political processes w e  run the risk of Ignoring their 
centrality to long-term CBNRM success Our "pragmatrc strategies" may cause US 

to be complacent about the rntroduction of our "optrpal prrncrples " 



The Prlvate Land Prototype for CBNRM In Southern Afr~ca  

Let me illustrate from our hrstory what 1 mean by "our end run around polrtlcai 
processes " In Z~mbabwe and Namlbla the prototype for the five CBNRM prrnc~pies 
mentroned rn Sterner and Rrhoy's Background Paper for thls Conference was 
establrshed rn the mid 1990's wrth respect to prrvate farms and ranches W ~ t h  
minor drfferences, Namrb~a's Nature Conservat~on Ordinance (No 4 of 1974) and 
Z~mbabwe's Parks and Wlld L~fe Act (1975) conferred "ownershrpn or 
"custodranshrp" of wrldl~fe resources on the owners of prrvatrsed land In both 
cases the leg~statron, and the poky phrlosophy behrnd it, was that the best way 
to conserve w~ldl~fe was to confer strong property r~ghts over rt to the people who 
had the greatest incentrve to use ~t sustamably and who were best placed to 
manage rt effectrvely 

Let us pause to note the mstitutronal regime thus put in place 

a 

b 1 

c 1 

d 1 

e 1 

The 

The farm owner, wlth frxed tenurlal r~ghts over a defrned land unlt, was 
given tenure over wlldlrfe on that land "Tenure" rmplres long-term property 
rrghts and the owner's long-term rrghts over land were extended to long- 
term rights over w~ldlrfe, a crlt~cal incentwe factor for usrng rt sustainably 

By glvlng the farm owner property rlghts over w~ldl~fe, or ownership, the 
owner gamed the rlght to decrde how to use rt and to benefrt (or suffer) 
from hls management decrsrons In academrc language, "ownersh~p" IS the 
"placement with a person (or a group of persons) of a certain group of rrghts 
to property the rrghts of possession, use and drsposal of worth " (Harper, 
1974 18) 

By grvlng the farm owner rrghts to the "disposal of worth" of w~ldl~fe, he 
was empowered to make market dec~srons, rather than have these made for 
hlm by others Thls actrve producer presence IS an Important feature of 
effrclent markets, reducrng centre-perrphery Imbalances In natlonal 
economies 

The wrldhfe management unit became far smaller and more efftcrent, a 
regme rn which the lrnkages between cost and benefrt, qual~ty of Input and 
quantlty of output were ~mmedlate and transparent 

The balance In government's role rn w~ldllfe management shifted 
slgnrfrcantly away from regulation towards extensron, wrth far lower budgets 
requ~red 

legisiatlon whrch produced these rnstrtutronal changes In Zmbabwe and 
Namrb~a was passed 20 years ago The economlc and ecologrcal effects are 
categorrcal On prlvate land In both countries a new and flour~shmg wlldhfe 
mdustry IS In place, w~ldlrfe revenues have increased drarnatrcally, wlldllfe 
populatrons have expanded and thew habrtat has Improved 



Applying the Prototype to Communal Lands 

With this success model in hand it was a natural policy step for wildlife authorities 
to seek to extend it to communal lands This, in fact, is what IS being attempted 
in the various CBNRM programmes of the region But the transplant of the model 
to communal lands is neither easy nor simple I mention here three factors 

The units analogous to private farms in communat lands are not surveyed 
entities They may well exist in the social and ecological geograph~es of 
local culture and traditional authority They may appear on the 
adrninlstrative maps of local governance, but frequently these have little 
economic and ecological rationale We are not sure of the criteria to  be used 
In determining these units, other than that they should be small enough t o  
provide face-to-face interaction for all members This may In the long term 
be a good thing since they should be self-determined, but in the short term 
it makes initiation difficult 

A second problem is ;hat the analogous proprietorial unlt in communal lands 
is far more organizationally complex than the private farm or ranch Its 
membership is larger and internally differentiated Furthermore, not only IS 

it d~fferentrated in terms of its membership but also In terms of categories 
of resources, members having specific usufruct rights over arable land but  
also having collective rights to the communal commons 

The t h ~ r d  and greatest problem is the tenure status of communities on  
communal lands Our citizens in communal lands do not have strong 
property rights, i e "the rights of possession, use and disposal of worth " 

My use of the word "strong" here IS indicative o f  the fact that there are degrees 
of ownership Ownership IS never absolute Its strength is determined by its time 
frame and the conditionalities attached to it The longer its sanctioned duration, 
its "tenure", the stronger rt will be The fewer the cond~tionalities attached t o  it, 
the stronger it will be As Alch~an says, the strength of ownership "can be defined 
by the extent t o  wh~ch  the owner's decision to use the resource actually 
determrnes its use " (Alchran, 1987 1031 ) As lnhabltants of what is technically 
state land, communities in communal lands do not  have strong property rights ~n 
either of these dimensions Their tenure is uncertain, their decisions on the use of 
resources subject to a plethora of conditional~ties As in colonial times, communal 
lands continue to  be in various degrees the ftefdoms of  state bureaucracies, 

political el~tes and their private sector entrepreneurial partners The persistence of 
this condition into the modern post-colonral state is an indication that the 
devolution of strong property rights to communaf land peoples is a fundamental 
allocative and political issue and that power structures at  the political and 
economrc centre are unlikely to surrender thew present positron eas~iy 

Whether we want to admit it or not, CBNRM b a s  plunged us into this political 
battlefield In the technically-inspired attempt to  transfer the success of strong 
property rights over wildlife on private land t o  communal land proprietorla1 units, - 



the khakr shorts ecology br~gade has led us Into a largely unrecogn~sed struggle 
over property r~ghts ~n rural Afrrca Its ~mpi~catrons are profound 

In an ~nclslve overvlew of two decades of attempts to promote communrty forestry 
rn Nepal, Talbott and Khadka show the parallel elsewhere 

"The tenurtal rtghts of local peoples over natural resources and the role of 
the state m recogntztng and supporting those rights conttnues to be a 
paramount ~ssue of development, not only m Nepal, but throughout the 
developing world The resolutton of the concomttant socral, economrc, and 
polrttcal side issues may well mean the dr fference between sustamable 
development and accelerated econornrc and envrronmentaltmpo verrshrnent " 
(Talbott and Khadka, 1994 2) 

And, one m ~ g h t  add, tenurral rights wdl make the d~fference between rural 
democratrc representatron and the contrnuatlon of perpetual adolescent status for 
the communal peoples of Southern Afr~ca In natronal structures of governance 

Pragmat~c lmplementatronal Strategres ~n CBNRM The "end-run" around pollt~cs 

It IS only when these three problems mvolved In the transference of the private 
land strong property rrghts prototype to communal lands are resolved that the 
"opt~mal prrnc~ples" for CBNRM can operate The logrcal framework plannmg 
approach urged on us by many donors would d~ctate that we should have 
developed CBNRM In a sequential approach tnvolvmg flrst analysts, then p o k y  
formulatton, then po lma l  endorsement, then the legrslat~ve enactments conferrmg 
strong property r~ghts on cornmunittes, and fmally rmplementatlon We chose 
rnstead to take a srrnultaneous, experrmental approach to  all three Issues We 
advocated p o k y  changes on technrcal grounds, cap~talrsmg on the frequent 
rnab~l~ty of governments to fully grasp the rmpl~catrons of adv~ce from them 
techn~cal agencres Bell and Clarke's analys~s IS relevant here 

"In a specta ftse d sphere such as wtldft fe managernen t the formulatton of 
pqltcy detatl IS delegated to the technical agency Polrc y IS, therefore 
kenerated at rnrddfe management levels but 1s formally adopted at higher 
levels, and thts, we belteve, occurs without a thorough apprecratton b y  the 
higher government levels o f  the tmpltcattons, consequences and 
requfrements of the pol~cy " (Bell and Clarke, 1984 4-71 1 

We gamed broad polrtrcal support for the polrcy by appeals to popular sentiment - 
was rt not after all a removal of d~scr~mrnatron between white and black farmers? 
We masked the deeper polrt~cal and economlc ~mplrcatrons of CBNRM by cloaklng 
~t In the arnb~guous language of current development-speak, talkrng of 
"~nvolvement," "partrcrpat~on," "decentral~sattofl," "co-management" and "revenue 
sharlng " We explotted legal and procedural nrches to create revolvrng funds for 
wlldlrfe revenues or to decentral~se controls over communal land wrldhfe to  lower 



tiers of government We identlfred - however rmperfectly - communal units of 
wildlife management and invested large extension resources In the development of 
therr ~nternal management systems And, where there has been the right 
combination of communal assertrveness, resource availability, supportwe local 
bureaucratic authorlty and qualrty fac~litation, we have succeeded This success 
is, however, conditional - condrtional on the combmation described above, and 
condrtional on a continued state indulgence that ~t should proceed The success 
IS based on permtssion, not  mandate 

Strategies for the Next Phase 
lnstitutronafis~ng CBNRM rn Nat~onal Polrc~es and Polit~cs 

M y  v iew should now be clear For long-term sustainab~lrty CBNRM requires a 
fundamental shift in nat~onal  policies on tenure In communal lands The core of  the 
matter is strong property rlghts for collect~ve communal units, not  only over wildlrfe 
and other natural resources, but over the land Itself 

I return t o  the Nepal Forestry paper quoted earlrer The authors have this to say 

"The key ~ssue IS ownership Current forestry laws clearly stipulate that 
community forest user groups do not have dvect ownershrp rlghts to the 
land, only usufruct r~ghts of management over the trees and the forest 
products derlved from the land In short, the o ffrclal policy IS to "hand 
over" the forests, but by retaining possession of  the land ~tself, the 
government 1s not truly "handing over" the forests at all " (Talbott and 
Khadka, 1994 1 1) 

These observattons apply t o  CBNRM III Southern Africa as wel l  Communal 
proprietary units need no t  only strong property rrghts over wildlife but also the 
same rights over thelr land base and other natural resources on  rt for an mtegrated 
management system Until this IS In piace, our "optimal prrncrples" w ~ l l  have an 
uneasy f ~ t  wlrh the jurrsdictional fragmentatron that currently pertalns As Metcalfe 
puts It, 

"F,or as long as communal land resources are both formally state. and 
fn formally customary lands, authorlty and managernen t will be compromised, 
and open access tendencres wdl thrive " (Metcatfe, 1995 8) 

The creation o f  a new tenure category of communal land, comprrsed of f e g a l l ~  
titled collect~ve and communal property right holders, separate f rom state and 
prlvate tenure categories, would of course lnvoive a sweeping agrarian reform 
To ach~eve it w11l require a process well beyond the mandate o f  those d l r e c t l ~  
involved in CBNRM But the evolut~on of CBNRM in Southern A f r ~ c a  suggests that 
it has played an important role in rnrtiat~ng this process and it bears a responslbllity 
for contrlbutrng further t o  rts momentum W e ~ c a n  no longer continue our "end- 
run" strategy of avordlng central polltical processes 

# 



Three strateglc thrusts suggest themselves at  thrs stage 

The arena of technrcal drscourse on CBNRM must be broadened to lnclude 
the lnsrghts and expertise of other techn~cal lrne mrnrstrles respons~ble for 
agriculture and lands Agrrculture IS partrcularly Important smce it IS also 
about natural resource use, and directly converges with CBNRM interests on 
such toprcs as lrvestock use of the grazlng commons Indeed rt could be 
argued that natural resource management agrrculture In the broad sense 
of the term The fact that wrldlrfe production on private land IS now usually 
coordinated by assocratrons llnked to comrnercral agricultural product~on IS 

not a corncldence 

The technical sponsorship of CBNRM can thus no longer be the exclusive 
purvlew of government envrronmental agencres if its potentla1 IS to be fully 
developed Minrstrres rnvolved In local governance are atso clearly 
Important All thls points to the need for greater rnter-mintster~al 
coord~nat~on In CBNRM plannmg and ~mplementation 

One relatrvely unexplored rnterrrn step towards the conferment of strong 
property rrghts on communities IS the use of extstrng legrslat~on on the 
establrshrnent of cooperatives, turning communities Into natural resource 
cooperatlves This approach was In fact suggested rn the original planntng 
for CAMPFIRE In Z~mbabwe but not pursued In rmplernentatlon The 
possrbll~ty deserves re-examlnatlon in our respectwe current legal contexts 

The thrrd, and most urgent strateglc thrust now demandmg attentton IS 

politrcal advocacy for CBNRM at the polrt~cal centre By thls 1 do not mean 
renewed or expanded efforts by envlronrnental technocrats, rural 
development agencies, academlc actlvrsts or donor enthuslasts to persuade 
the polrtrcal power structure of the Importance of CBNRM Such efforts may 
have per~pheral mfluence but  i f ,  as I have cla~rned, opt~rnal condrtrons for 
CBNRM require strong tenurial rlghts for comrnunrties, this requires a 
fundamental devolution of power, one whrch polltlcrans are unllkely to make 
unless there IS a strong polrtrcal reason to do so Thls reason can only he 
in a strong, polltlcally potent constrtuency demand that th ls  takes place 

I 

There IS only one source from which this poirt~cally salrent constrtuency voice can 
arlse with any potency and thls IS the rural resource-managrng cornmunrtles 
themselves At thrs level the will and Intent IS present and rt IS one of the 
successes of CBNRM that rt has contrrbuted in some rural communrtres to a more 
aggressive demand for strong tenur~al rrghts However, thrs assertton of 
communrty self-interest remarns largely eprsodrc and fragmented It needs to be 
coalesced lnto an organrsed and channelled advocacy In part th ls  can be done at  
parliamentary constrtuency levels But rt also needs to be done at  natronal levels, 
w~th  representatrve and effective organisattons speakrng on behalf of CBNRM 
constltuencres To my knowledge, In thrs regrbn only Zlmbabwe has progressed 
on thls  front through the CAMPFIRE Assocratlon The importance of thrs kind of 
representation at thls stage 1s crttrcat and should be agrmrlty for CBNRM rnltratlves 



In each country o f  the region Without ~t an essentral feature of long-term nattonal 
CBNRM sustarnabrlrty wrll be mrssrng 

Concluston 

This address has suggested that our strategy of initial experlmentatton and 
rmplementatron under exrstmg pohtico-legal condrtrons has been pragmat~cally 
productwe We have l a ~ d  the ernpmcal basts for substanttve p o k y  and poltttcaf 
change It has also suggested, however, that w e  have n o w  reached the stage 
where that experience must actively be applred In the polttlcal arena, w~th tenurial 
empowerment berng the goal and the communrtres themselves bemg the prrncipal 
actors 

The era of externally-der~ved Innovatton In CBNRM should be brought to  an end 
The era of self-determrned, tenurrally robust communal natural management should 
be brought Into berng I f  this conference contrtbutes t o  a sharper deflnrtton of 
what IS needed to bring about thrs further evolutron, it wrll be justifred 
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